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THIS DOCUMENT CONTAINS INFORMA TION
AFFECTING THE NATIONAL DEFENSE OF
THE UNITED STATES WITHIN THE MEAN-
ING OF THE ESPIONAGE ACT, 50 U.S. C., 31
AND 32 AS AMENDED. ITS TRANSMISSION
OR THE REVELATION OF ITS CONTENTS
IN ANY MANNER TO AN UNAUTHORIZED
PERSON IS PROHIBITED BY LAW.
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LETTER OF TRANSMITTAL

January 15, 1949

National Security Council
Washington, D, C,

Attention: Mr. Sidney W. Souers
Executive Secretary

Gentlemen:
In accordance with the terms of the memorandum to the under-
8igned from Mr, Sidney W. Souers, Executive Secretary of the National
Security Council, dated February 13, 1948, as supplemented by his
znernorandum of March 17, l9h8,* we submit herewith our report on "The
Central Intelligence Agency and National Organization for Intelligence.”
On Janﬁary 12, 1948, the National Security Council recommended to
the Preslident that a group comprising individuals notlin Government

'

gervice should make a "comprehensive, impartial, and objective survey of
the organization, activities, and personnel of the Central Intelligence
Agency." The group was asked to report to the Counc’l its findinge and
recommendations on the following matters:
"(a) The adequacy and effectiveness of the present organi-
zational structure of CIA.
"(b) The value and efficlency of existing CIA activities.
"(¢) The relationship of these activities to those of other
Departments and Agencies,
"(d) The utilization and qualifications of CIA personnel.”
As & result of this action, the present Survey Group was created and

the undersigned appolnted by the Natlional Security Council with the approvél

* See Annexes No, 1 and 2 for the texts of these two memoranda which
constitute the terms of reference for thls survey.
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of the President, The terms of the resolution approved by the Nationsal

Security Council were communicated to the Group on February 13, 1946,

Following discussions with the undersigned regarding the scope of
the survey, the Executive Secretary of the National Security Council,
with the approval of the Secretaries of State, Defense, Army, Navy and
Air Force, sent to the Survey Group on March 17, 1948, a second memo-
randum which constituted an extension of the acope of the survey as
originally set forth by the National Security Council. In particular,

thls memorandum included the following provisions:

"The survey will comprise primarily a thorough and compre-
hensive examination of the structure, administration, activities
and inter-agency relationships of the Central Intelligence Agency
a8 outlined in the resolution of the Netional Security Council,

It will also include an examination of such intelligence activi-
tles of other Government Departments and Agencles as relate to

the national security, in order to make recommendations for their
effective operation and over-all coordination, subject to the
understanding that the Group will not engage 1in an actual physical
examination of departmental intelligence operations (a) outside

of Washington or (b) in the collection of communicaetions intelli-
gence. On behalf of the National Security Council, I will under-
take to seek the cooperation in this survey of those Government
Departments and Agencies not represented on the Council which have
an interest in intelligence as relates to nationsal security.

"It should be understood that the Survey of the Central
Intelligence Agency and ite relationship to other Departments and
Agencies will be done for and with the authority of the Kational
Security Council, The survey of the intelligence activities of
the Departments of State, Army, the Navy, and the Air Force,
however, will be for and with the authority of the respective
heads of those Departments."

It was also provided that the Survey Group should submit from time

to time recommendations on individuals problems, and that problems con-
cerning the Central Intelligence Agency should be given priority over

those involving other agenciles.

TOP SECRET
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The Survey Group has submitted two special reports to the National
Security Council, each one in connection with particular problems being

considered by the Council and its members, The first of these reports,

25X1 dated May 3, 1948, dealt with

25X1 | P The second interim report, dated May 13, 1948, dealt

with the "Relations Between Secret Operations and Secret Intelligence.”
The present report is based on an examination and appralsal of our
national intelligence structure and operations as created by the National
Security Act of 1347 and developed in the Central Intelligence Agency and
the individual departments and agencles concernsd with national securlty.
In accordance with the directive from the National Security Council,
emphasis has been placed upon the Central Intelligence Agency, but there
has also been an examination of the principal departmental 1intelligence
agencies in order to determine thelr scope in the field of intelligence,
and thelr relations to each other and to the Central Intelligence Agency.
Qur qxamination has been confined almost entirely to the over-all intelli-
gence organization and activities in the Washington headquarters of the
Central Intelligence Agency and the Departments of State, Army, Navy and

Air Force.

We have met with members of the directorate and personnel of the
Central Intelligence Agency and with representatlves of other agenciles,
With the assistance of our staff, we have consulted aprroximately 300
persons who by virtue of their present position or past experlence are
familiar with intelligence problems. In additlon, a series of confer-
ences were held at which officials of all of the intelligence agencles

were invited to submit their recommendations and suggestlons end discuss

T0P SECRET v
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SUMMARY

The primary obJect of this survey has been the Central Intelligence Agency,
1ts organization and activitles, and the relationghip of these activitles to
the intelligence work of other Government agencles. Examination has been made
of these other intelligence agencies only to the extent that their activities
bear upon the carrying out by the Central Intelligence Agency of 1ts assigned

“unctlons.

Section 102 (d) of the National Security Act of 1947 creates the Central
Tntelligence Agency asan independent agency under the direction of the National
Security Council. It gives to the Council broad powers in the assigmment of
functions to the Central Intelligence Agency and creates a framework upon which
a sound Iintelligence system can be built. The Central Intelligence Agency heas
been properly placed under the National Security Council for the effective
carrying out of its assigned functiom. It should, however, be empowered and
encouraged to establish, through its Director, closer liaison with the two
members of the Natiomal Security Council on whom it chilefly depends and who
ghould be the main recipients of its product--the Secretary of State and the

Secretary of Defense.

The National Security Act, as implemented by directives of the National
Security Council, imposes upon the Central Intelligence Agency responsibility
for carrying out three essentlal functions:

(1) The coordination of intelligence activitles;

(2) The correlation and evaluation of intelligence relating to the na-
tional security, which has been interpreted by directive as meaning the produc-

tion of national intelligence;

TOP SECRET
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consultation with the other Intelligence agencles, of taking the initiative in

aseking directives +to effect 1it. Today this coordinating function of the
\

Central Intelligence Agency 1s not belng adeguately exercised.

To asslst 1t in carrying out this task the Central Intelligence Agenc&
nas available the Intelligence Advisory Commitiee. This group includes the
Director of Central Intelllgence as chalrman, the the heads of the intelligence
staffs of the Departments of State, Army, Navy and Alr Force, the Atomic Energy

Commission and the Joint Intelligence Group of the Joint Staff.

A number of formal directives fqr the coordination of Intelligence activi-
ties have been issued by the National Security Councll upon the recommendation
of the Central Intelligence Agency and the Intelligence Advisory Committee.
These directives, except those specifically assigning to the Ceptra.l Intelll-
gence Agency the carrying out of certain common services described below, have
not gone far enough in defining the scope and limits of departmental intelli-
gence activities, These activities continue to present many of the same Juris-
dictional conflicts and duplicatlon which the National Security Act was In-
tended to eliminate. Consequently, the absence of coordinated intelligence
planning, as between the Central Intelligence Agency, the Service agencies and
the State Department, remains serious. What 1s needed is continuing and effec-
tive coordinating action under existing directives and also directives estab-

lishing more precisely the responsibility of the various intelligence agenciles.

The field of sclentific and teclmological intelligence 1s an example of
lack of coordination. Responsibilities are scattered, collection efforts

are uncoordinated, atomic energy intelligence 1s divorced from sclentific

"TOP SECRET ' 3
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intelligence generally, and there is no recegnized procedure for arriving at

authoritative intelligence estimates in the scientific field, with the possible

exception of atomic energy matters.

Another important example of lack of coordination 1s in the field of do-
mestic Iintelligence and counter-intelligence relating to the national security.
Jurisdiction over counter-intelligence and counter-espionage activities is aa-
signed to the Federal Bureau of Investigation in the United States and the Cen-
tral Intelligence Agency abroad. However, f1fth column activities and esplonage
do n>t begin or end at owr geographical frontiers,and our intelligence to coun-
ter them cannot be sharply divided on any such geographical basis, In order
to meet the specific problem prosented by the need for coordination of activ-
ities in the f1eld of domestic intelligence and counter-intelligence relating
to the national security, it is recommended that the Director of the Federal
Bureau of Investigation be made a pPermanent member of the Intelligence Advisory

Committes.

The Intelligence Advisory Committee so far has had little impact on the
solution of the prdblem of coordination, except in formally approving proposed
directives, It should be re-activated and called upon to play an important

role.

Tc assist the Director of Central Intelligence in carrying out his duties
to plan for the coordination of intelligence, the staff in the Central Intel-
llgence Agency known as the Interdepartmental Coordinating and Planning Staff
shoull be reconstituted and strengthened. It should be composed of personnel
definitely assigned to, and responslble to, the Director of Central Intelli-

génce and charged, on a full-time basis, with carrying on continuous planning

4 TOP SECRET
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for the coordination of specific intelligence activities. This staff, which
m:ght be called the "Coordination Division," should support the Director in
fulfilling one of his most important and difficult duties under the National

Security Act.

In concluding the consideration of this most vital problem of coordination
or Intelligence activities, it should be emphasized that coordination can most
effectively be achieved by mutual agreement among the various agenclies. With
the right measure of leadership on the part of the Central Intelligence Agency,
a major degree of coordination can be accomplished in that menner.

THE RESPONSIBILITY OF THE CENTRAL INTELLIGENCE AGENCY FOR THE PRODUCTION OF
INTELLIGENCE RELATING TO THE NATIONAL SECURITY

A long-felt need for the coordination, on the highest level, of intelli-
gencs oplnion relating to broad aspects of national policy and national security
was probably the principal moving factor in bringing about the creation of the
Central Intelligence Agency. The lack of any provision for the prompt produc-
tion of coordinated naticnal intelligence of this kind was one of the most

significant causes of the Pearl Harbor intelligence failure.

This type of naticnal Intelligence, expressed in the form of coordinated
national estimates, transcends in scope and dbreadth the interest and compe-
tence of any single intelligence agency. Hence, such estimates should be fully
participated in by all of the principal intelligence agencies. All Jointly

should share in the responsibility for them.

With one or two significant exceptlioms, whose occurrence was largely for-
tuitous, the Central Intelligence Agency has not as yet effectively carried
out this most important function.

[ TOP SECREY 5
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The Office of Reports and Estimates 1in the Central Intelligence Agency
was given responsibility for production of national intelligence. It has,
however, been concerned with a wide variety of activities and with the produc-
tion of miscellanecus reports and summaries which by no stretch of the imagi-

nation could be considered national estimates.

Where the Office of Reports and Estimates produces estimates, 1t usually
does so on the bapis of 1ts own research and analysis and offers its product
as competitive with the similar product of other agencies, rather than as the
coordinated result of the best intelligence product which each of the interested

agencies 1s able to contribute.

The failure of thie type of Intelligemnce product to meet the requirements
of a coordinated national estimate 1s not substantially mitigated by the exist-
ing procedure whereby the Office of Reports and Estimates circulates its esti-
mates to the intelligence agencles of State, Army, Navy and Air Force and ob-
tains a formal notation of dissent or concurrence. TUnder this procedure, none

of the agencles regards itself as a full participant contributing to a truly

national estimate and accepting a share 1n the responsibility for 1it.

It 1g belleved that thie situation can be remedied if the Central Intel-
ligence Agency recognizes the responsibility whichilt has under the statute and
assumes the leadership in organizing its own work and in drawing upon that of the
other intelligence agenciles af Government for the production of coordinated intel-

ligence. Thus, within its own organization, the Central Intelligence Agency

gshould have, in lleu of the present Office of Reports and Estimates, a emall

group of speclalists, which might appropriatelybe called "Estimates Division."

‘
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It would be the task of this group toreview the Intellligence products of other
intelligence agencles and of the Central Intelligence Agency, and to prepare

drafts of national Iintelligence estimates for consideration by the Intelligence

Advisory Committee,

The final process of coordination should take place in the Intelligence
Advisory Committee which would review and discuss the proposed estimates. The
tinished estimate should be clearly established as the product of all of the
contributing agenciles in which all share and for which all take responsibility,
It should be recognlized as the most authoritative estimate avallable to the

pollicy-makers.

Where particular sclentific orteclmical intelligence matters are involved,
the Intelligence Advisory Committee should secure the views of the best quali-
Tled technical expertes available to them, Including experts from the Research

and Development Board and the Atomic Energy Commission.

There should also be provision for the prompt handling of major émergency
situations so that, as a matter of course, when quick estimates are required,
there is Immediate consultation and collective appraisal by the Intelligence

Advisory Committee on the basis of all available information.

The inclusion of the Federal Bureau of Investigation as a permanent member
should assure that intelligence estimates will be made in the light of domestic
as well as forelgn intelligence. Provision should be made for the representa-
tlon on the Intelllgence Advisory Committee of other agencies of the Govermment

when matters within their competence are under discussion.

o s 7
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production and coordination by the proposed Research and Reports Division,
would result in great economy of effort and improvement of the product. For
example, the organization within this division of a scilentific dbranch, staffed
by highly qualified personnel and empowered to draw upon the sclentific per-
sonnzl off wuch  organizations of Government as the Research and Development
Board and the Atomic Energy Commission for the pwrpose of dealing w:th spe-
clalized sclentific problems, 1s a proJject which should have ihe hignest

priority.

This division of the Central Intelligence Agency should be staffed in paxrt
by representat!ves of the departmental intelligence services so thet the reporte
produced would represent authoritative and coordinated opinion and be accepted

as such by the various consumer agencies.

The Director's plamming staff for coordination of activities, the proposed
Coordination Division, should review the question as to what subJects might
appropriately be assigned to the new Research and Reports Division for central
research and report and what services now centrally performed in the Central
Intelligence Agency might be eliminated. The Intelligence Advisory Committes
would be the agency to determine the allocation of work, and in case of any

fallure to agree the matter would be referred to the National Security Council.

OPERATING SERVICES OF COMMON CONCERN

The operating services of common concern presently performed by the Central

Intelligence Agency consist of the

[ 10P SECRET ?
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collectlion of secret intelligence abroad through the Office of Special Opera-
tlons; and the conduct of secret operations abroad through the Office of Pollicy

Coordination.

All of these services are appropriately allocated to the Central Intelli-
gence Agency. These operating functions are so i1nter-related and inter-
dependent that they should have common directionat some point below the Direc-

tor of Central Intelligence.

The general administrative problems of these operating offices are unique
because of thelr secrecy and the consequent security requirements. They differ
importently from that part of the work of the Central Intelligence Agency which
is concerned with the coordination of activities and the production of intelli-
gence. Accordingly, these three operating offices should have common admin-

istrative services, separate from those of the balance of the Central Intelli-

gence Agency.

The three activities ,

| | should be responsible to one official charged with their

direction. The new "Operations Division" would be self-sufficient as to ad-
ministration and seml-autonomous. This would, to a large extent, meet the
criticism frequently voiced, and with a good deal of merit, that it is essen-
tially unsound to combine 1n a single intelligence agency both secret opera-

tions and over-all coordinating and estimeting functions.

In its secret Intelllgence work, the Office of Special Operations requires
& clozer lialson with the other intelligemnce agencies, especially those of the

military gservices and of the State Department which are its chief consumers

10 TOP SECRET
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nocommenting on administration, the question of security chould ¢lso be
streszxed.  The Director is charged under tne law with protecting intelligence
source’ -nd methods Irom unauthorized disclosure. One oI the best methods of
achieving thie 18 to correct the present _ituation where the Agency 1s viewed
and genern:lly publlcized as the collector of gecret intelligonce ind t . bury
1ts vesret functicn.: within o Centrsi Inteillgence Agency whoge chief recog-
nized :ctivities - the ccordinstien of intelligence and the production .t

intell igen-e estim tou,

poreviewing the work 0 the dlrectorate, considerutlion has been given t.
the guestion whether or not the Director should be a civilian. The worx ot
the Agency, from lts very nutice, regulres continuity in that office which ia
not lisery to be nchleved i1 s military man holds the post on a "towr of duty”
busis., o2 thls reason, <. well as because freedom from Service tles is de-
sirable, the Director should be a clvilian. This recommendation does not ex-
clude the pozsibility that the vpost might be held dby a military man who has

severed hls comnection with the Service by retirement.

THE SERVICE INTELLIGENCE AGENCIES AND THE INTELLIGENCE FUNCTIONS OF THE STATE
DFPARTMENT :

The Service intelligence agencles and the 1ntelligence organization of
the St:te Department have been reviewed from the point of view of the cver-all
coordination of Intelligence and of the contribution which these agencies

should meke to the assembly and rroduction of national intelligence.

Ae regards the Service Intelligence agencies, the active exercise by the
Central Intelligence Agency of i{ts coordinating functions should result in u

more efficient allocatlion of effort than 1z rresently the cause, The Service
12 | TOP SECRET

Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8



Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8
agencles should concern themselves principally with military intelligence
questions, leaving the Central Intelligence agency to perform agreed central
services of common interest. In addition, continuing responsibility of the
Central Intelligence Agency for coordination should be exercised with respect
to certain Service activities, for example, espionage and counter-espionage in
occupled areas. The Joint Intelligence Committee would continue to operate
with its membership unchanged and would concern itself exclusively with mili-
tary and strategic questions as directed by the Joint Chiefs of Staff. The
Services would participate in the formulation of national intelligence esti-
mates through thelir membership inthe Intelligence Advisory Committee and would

share in the collective responsibility for these estimates.

In the case of the Research and Intelligence staff of the State Department,
the conclusion has been reached that this etaff, as at present constituted, is
not sufficlently close to operation and policy matters in the Department tc
furalsh the necessary lialson or the political intelligence estimates required
by the Central Intelligence Agency for the preparation of national estimates.
Accordingly, it 1s desirable that a high official of the State Department be
deslgnated as 1ts Intelligence Officer +to coordinate these activities, to act
as the Department's representative on the Intelligence Advisory Committee and.
in general, toact as lialson with the Central Intelligence Agency with respect
to the intelligence and related activities of the two agencies and to develop

close working relations between them.

CONCLUSION

While organization charts can never replace Individual initiative and

ability, the Central Intelligence Agency, reorganized along the functlonal.

"
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linee indicated in this report, should be able more effectively to carry out
the duties assigned 1t by law and thus bring our over-all intelligence system

closer to that point of efficlency which the national securlty demands.

The foregoing summary is only a brief outline of the main polnts of the
report and does not take the place of the detailed discuseion 1in the report
end the varlous conclueions and recammendations at the close of the respective

chapters.

14
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CHAPTER 1
INTRODUCTION
THE INTELLIGENCE PROBLEM IN THE UNITED STATES

Before considering the adequacy and effectiveness of the work of the
Central Intelligence Agency and its relations to our other intelligence agen-

cles, a brief word of background may be helpful.

Although the Central Intelligence Agency 1s largely an outgrowth of our
experlence in World War IT, 1t would be wrong to proceed from the premise that
prior to the war our Government had orerated without intelligence as to the
capabilities and intentions of possible enemies or prospective allies. The
Department of State had' long muintained a widespread information - gathering
service. The Army, the Liavy :nd certain other departments of the Covernment
had maintained thelr own systems of collecting information and producing

intel’ igence.

Irior to world War 11, however, we had no integrated secret intelligence
service. We had not adeyuately exploited the avallable sources of overt in-
tel’ Igence. we had no central agency to coordinate intelligence collection
and production, and to assemble the best available intelligence for expression
in national estimates to guide in the formulation of foreign policy and the

preparation of our defense plans.

In World Wars I and II our European Allies, Great Britain in particular,
had placed the product of their intelligence services largely at our disposal.
While we can expect in the future assistance from the intelligence services of

friends and allies, we have rightly concluded that we should not depend on
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them for our intelligence to the extent we were forced to do in World War I

and during the early days of World War II.

It was World War II which showed both our deficiencies in intelligence
and also what we could accomplish under pressurs. Through the expansion of
the facilities of the State Department and the military services, through the
Office of Strategic Services -- our first move towards a central 1intelligence
agency -- through enlisting the best personnel that could be found, in and out
of Government service, we were turning out a very creditable performance in

many phases of intelligence work well before the end of Lhe war.

We now recognize that if we are to have adequate intelligence in times of
crisis, we must prepare in time of peace, and we have seriously turned to the
task of building up a central intelligence organization. The country has now
accepted the verdict, even if somewhat reluctantly, that‘peace-time Intelli-
gence 1s essentlal to security and, as many of our military leaders have saild,
owr first line of defense. It took us & long time +to reach this conclusion,
and we are only now gradually getting over our susplclons of intelligence and
our tendency to confuse it with mere intrigue and the more lurid side of es-
pionage. We are beginning to accept 1t as serious and honorable work and essen-

tial to ocur defense.

It 1s well to recognize, however, that an efficient Intelligence organiza-

tion cannot be bullt overmight.

It will require years of patient work to provide skilled personnel to do
the Jjob. Blueprints and organization charts, even legislation and ample appro-

priatlions will not take the place of competent and highly trained men and
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women. Without them we shall have neither effective intelligence operations
nor sound intelligence estimates. Unfortunately, 1n the difficult organiza-
tional period since the war, the future of intelligence as a career has seemed
so uncertain that many war-trained and competent men have left the service,

and it has been particularly difficult to find recruits to take their place.

Finally, security for our intelligence activities is not always ecasy to
achieve hersz in the United States. It 1s not only the penetratlion of fifth
columniscts which we have to guard against. We have the general problem rising
out of our tradition that all of the affeairs of the Government shall be con-
ducted In the open. Sometimes we tend to carry this over even as regards the
oublication of the intimate details of intelligence operations. In peacetime,
particularly, it is not always easy to reconcile our vital interest in pro-

tecting the freedom of the press with the need for silence on certain phases
of intelligence.

As against these debit items, we could citea long list of highly favorable
factora. America has the votential resources, human and material, for the
best intelligence service in the world. Within our borders we have every race
and nationality, loyal sons speaking every language, trave;ling and resldent
in every foreign country. We have a wide geographical base for the development
of Intelligence work. We have the greatest reservoir of scientific and tech-
nical s%ills. We have important allies abroad who are ready to Join their
knowledgs to ours and to give us the benefit of thelr jyears of experience in
intelligence. And last, and possibly most important of all, 1in the fileld of
intelligence work,we can develop the individual initlative, skill and ingenuity
of a free people, and, in dealing with our main intelligence antagonists, even

though they operate with the iron dilscipline imposed by the Kremlin, we can
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show that free men can be vastly more efficient than those working for a

slave system.

These are gome of our great assets; our problem 1s to mobilize them.
There are real elements of urgency in seeing that this task is accomplished.

(1) America today, as never before 1in time of peace, 1s vulherable to
sudden and possibly devastating attack. To meet an initial attack, there are
no sure military weapona of defense and 1t may well be that our best protec-
tion lles 1n adequate advance knowledge of the character and timing of the
danger.

(2) A vast area of the world stretching from the Elbe River in Germany
to the Yangtse in China 1is largely behind an iron curtain where the normal
sources of information are partially or wholly lacking. The techniques of an
intelligence service ought to be one of the important means of penetrating
this barrier.

(3) A whole new area of knowledge in the fileld of science has beccme
vital for our defense. Thie field cuts across the functions of various Govern-
ment departments and presents new problems from the viewpoint of intelligence
collection and coordination.

(4) The far-flung activities of the fifth column, both here and abroad,
bresent a new type of threat to our security, and we require a concerted in-

telligence program to counter this danger.

These are only a few of the developments which give to intelligence an
Importance in our defense system which it has never had in the past in time of

reace. Fortunately, thsse facts are now becoming well understood, and the
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Adminietration, the Congress and the people share with deadly seriousness the
determination that the United States here and now shall build the best intelli-

gence service that our national genius and our great resources can provide.

?
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CHAPTER I
NATIONAL INTELLIGENCE AND THE
NATIONAL SECURITY ACT OF 1947
Beginning as early as 194k preparations were under wvay for the transition
from war-time intelligence to a permanent intelligence organization suited to

our post-war needs.

In a series of discussions among the interested Government agencles as to
how the country could most effectively organize its permanent, long-range,
Deace-time intelligence there was general agreement on same form of a central
agency. There was, however, a sharp divergence of views as to the scope of the
activities of such an agency, the authority it should enjoy, the manner in
which it should be administered and controlled and where in the Govermnmemt it
should be located, These issues were resolved at that time through the crea-
tlon by Presidential letter (See Annex No. 3) of the Central Intelligence Group,
and then more definitely determined through the establishment of the Central
Intelligence Agency by Congress in Section 102 of “he National Security Act of

1947, (See Annex No. L4).

THE DUTTIES OF THE CENTRAIL INTELLIGENCE AGENCY UNDER THE NATIONAL SECURITY ACT
Section 102 (d) of this Act defines the duties of the Central Intelli-

gence Agency as follows: -

"(d) For the purpose of coordinating the intelligence activities of the
several Government departments and agencies in the interest of national secu~
rity, 1t shall be the duty of ths Agency, under the direction of the National
Security Council --

"(1) to advise the Natianal Security Council in matters concerning
such intelligence activities of the Government departments and agencies
as relate to national security;

-
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"(2) to make recommendations to the National Security Council for
the coordination of such intelligence activities of the departments and
agencilea of the Govermment as relate to the national security;

"(3) to correlate and svaluate intelligence relating to the national
security, and provide for the appropriate diesemination of such intelli-
genoe within the Government using vhere appropriate existing agencies and
facilities: Provided, That the Agency shall have no police, subpoena,
law-enforoement powers, or internal-security functions: Provided further,
That the departments and other agencles of the Govermment shall contlnue
to collect, evaluate, correlate, and disseminate departmental intelli-
gence: And provided further, That the Director of Central Intelligence
shall be responsible for protecting imtelligence sourcea and methods fram
unauthorized disclosure;

"(4) to perform, for the benefit of the existing intelligence agen-
cies, such additional services of common concern &8 the Mational Security
Council determines can be more efficiently accomplished centrally;

"(5) to perform such other functions and duties related to intelli-
gence affecting the national security as the National Security Councill
may from time to time direct.”

In these provisions the authors of the National Security Act showed a
sound understanding o our baaic intelligence needs by assigning to the Central
Intelligence Agency three broad duties which had never before been adequately
covered in our national intelligence structure. These duties are: (1) to
advige the National Security Council regarding the intelligence actlvities of
the govermmsent and make recammendations for their coordination; (2) to pro-
vide for the central correlation, evaluation and dissemination of intelligence
relating to the national security; and (3) to assure the performance, cen-
trally, subJect to Natlonal Securlty Council direction,of certaln intelligence

and related functions of commwon concern to varlous departmenta of the

Government.

The powers given to the Natlional Securlty Council and the Central Intel-
ligence Agency under Section 102 of the Act establish, 1in our opinion, the

Pramework for a sound intelligence service for this country. Accordingly, we

22
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do not suggest any amendments to the Act and believe it would b2 unwise to

tamper with this leglislation until we have had further experiemce in oper-
ating under it. Throughout .our report we stress the vital importance of
giving effect to the real legislative intent through the effective excrcise
by the Central Intelligence Agency of those functimms assigned to it by
the Act. We refer particularly to the responsibility of the Central Intel-
ligence Agency for the coordination of intelligence activities and the co-
ordination of intelligence opinion in the form of national intelligence

estimates.

In providing for a semi-autonomous highly centralized agency with a broad
variety of intelligence responsibilities affecting various Govermment agencies,
we have departed from the.genera.l pattern followed by other countries. There
the tendency in most phasea of intelligence has been tq avoid such a degree of
centralizatiaon. Under the conditions existing in the United States we believe
that the degree of centralization proposed under the Naticnal Security Act can
be Justified, provided that the distinctive functions of the Central Intelli-

gence Agency are handled according to thelr special requirements.

As one recommendation designed to offset the disadvantages of over-
centralization 1in intelllgence, we later propose 1in this report that <the
branches of the Central Intelligence Agehcy which are directly engaged in clan-
destine activities, such as secret intelligence, counter-intelligence, secret
operations and the like, be glven a great measure of autonomy as to internal

administration,the control of their operations and the selectian of persannel.

In thie connection we have considered the arguments which have been fre-

quently advanced that the functlons of coordination and of evaluation, on the

. =
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one hand, should be vholly divorced from collection and operations on the
other, One argument is that the analyst will be overly impressed with the
particular items of information which his own organization collects, as con-
trasted with the information reaching him from other sources. There is a fur-
ther fear, partly substantiated by experience under the Central Intelligence
Agency, that if the several functions are cambined, there will be a tendency
to neglect the coordinating respansibilities in favor of the more exciting
field of operations. Finally, the point is made that by Joining together a
variety of operations whose security requirements are quite different , the
possibility of providing effeotive security to those activities that require

1t mpost is thereby reduced,

We appreciate the weight of these arguments but do not feel that they are
decisive. We believe that the recognition of the distincti.ve funotions of the
Central Intelligence Agency, and the handling of each one according to its
gpecial requirements and in proper relation to the over-all mission, would
largely meet these obJections, In particular, the granting of autonomy to the
clandestine work and adequate emphasis an the important coordinating responsi-
bilities of.the Central Intelligence Agency would overcame the disadvantages

of combining these functions in one organization.

CONTROL OVER THE CENTRAL INTELLIGENCE AGENCY

We do not agree with the argument, often advanced, that the Central Intel-

ligence Agency, or at least its aperating services, should be placed under the

direct control of one of the executive departments of the Goverrment, such as
the Department of State or the National Military Establishment. The activities
of the Central Intelligence Agency do not ocancern either of these departments
" (s
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exclusively. Moreover, the administrative arrangements of these departments
are not well suited to the conduct of extensive mecret foreign intelligence
operations, The fact that in time of war secret activities are primarily of
concern to the military 1s not, in our opinion, sufficient justification for
placing them under military control in time of peace. The National Security
Act 18 flexible enough and the authority of the National Security Counoil
sufficiently broad to permit any necessary adjustments within the Central In-
telligence Agency so that these operations will be responsive to the needs of
the policy-making and operating departments of the Government , without sub-
ordinating them directly to thease departments,

We have also considered the gquestion whether the Central Intelligence
Agency as a whole 1is properly placed in our governmental struocture under the
National Security Council. When the Naticnal Seourity Act was being drafted
doudbts were expressed whether a committee such asthe National Security Council
-would be able to give effective direction to the Central Intelligence Agency.
It was argued that the Ratiomal Security Council was too large a body, would
be preoccupied with high policy matters, and would meet too infrequently to be

able to give sufficient attention to the Proper functioning of the Central In-

telligence Agency.

There is force to the criticiam that a canmittee, no matter how august,
is rarely an effective body for the direction of the current operations of
another agency, It is true that the National Security Council cannot effec-
tively assume the task of directing such current operations, and should not
attempt to do so, exocept to the extent of assuring itself of campliance with
its directives. However, the Council, whose chairman 1is the President and
vhose membership comprises the highest authority in the interested departments
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of the Government, can render effective service in determining the nature and

acope of the activities of the Central Intelligence Agency within the frame-

work of the National Security Act.

We recommend, however, that provision should be made for closer liaison
between the Central Intelligence Agency and the two members of the National
Security Council on whom it chiefly depends: namely, the Secretary of State and
the Secretary of Defense. We suggest that the Director of Central Intelligence
be encouraged to seek current advice and continuing guidance from these two
members of the National Security Council on matters which may not properly be
the subJject of its formal directives, or which have not reached the point of
requiring such directives. Such close association would help counteract what
we feel 1s a growing tendency for the Central Intelligence Agency to become a
separate and 1independent agency of Govermment working to some extent in com-
petition with, rather than for the benefit of, those departments of Government
which are the primary users of what the Central Intelligence Agency should

produce.

THE GENERAL MISSION OF THE CENTRAL INTELLIGENCE AGENCY

Unless the Central Intelligence Agency performs an essentlal service for
each of these departments and coordinates their intelligence activities it
will fail in {ts mission. The Central Intelligence Agency should not be mere-
ly another intelligence agency duplicating and rivalling the existing agencies
of State, Army, Navy and Air Force. It should not be a competitor of these
agenciea, but a contributor to them and should help to coordinate their
intelligence activities. It must make maximum use of the resources of exist-
ing agencies; 1t must not duplicate their work but help to put an end to
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exleting duplication by seeing to 1t that the best qualified agency in esch
phase of the 1intelligence fleld should assume and carry out 1ts particular

responsibility.

In the succeeding chapters of this report we will suggest concrete steps
for glving effect to these general principles. In doing so we will start from
the premise which we have stated above that the existing legislation affords a
good basis on which to build a central intelligence service. Furthermore, as
the mwost practical method of approach, we will examine what has been accom-
plished through the Central Intelligence Agency under this legislation and
suggest as we go along the specific and, 1in some cases, fundamental changes
which we consider desirable. In this way we will build upon what we now have

rather than attempt to start anew and build from the ground up.

CONCLUSIONS AND RECOMMENDATIONS

(1) sSection 102 of the National Security Act of 1947 establishes a
framework for a sound intelligence system and no amendments to this Section of
the Act are deemed necessary at this time.

(2) The Central Intelligence Agency 1s properly placed in our govern-
mental structure under the Netional Security Council. ‘

(3) The Central Intelligence Agency should be empowered and encouraged
to establish through its Director closer liaison with the two members of the
National Security Council on whom it chiefly depends. namely, the Secretaries

of State and Defense.

=
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CHAPTER 111

THE ORGANIZATION AND ADMINISTRATION OF
THE CENTRAL INTELLIGENCE AGENCY

CORGANIZATION

The National Security Act of 1947 does not make detalled provision for
the organization of the Central Intelligence Agency. It provides that the
Agency shall be headed bya Director of Central Intelligence and that he "shall
be appointed by the President, by and with the advice and consent of the Sen-
ate, from among the commissloned officers of the Armed Services or from among

individuals in civilian life".

With one exception, noted below, the Director 1is free to organize the
Central Intelligence Agency as he chooses and to appoint to positions within
the organization persons of his own selection, as well as to terminate their

employment without regard for normal Civil Service procedures.

In this chapter we discuss the adiministrative organization of the Central
Intelligence Agency, leaving for Chapter X, when we have completed our exami-
nation of the various activities of the Agency, an appraisal of the over-all

direction of the organization in relation to its assigned mission.

In carrying out his task of organizing the Central Intelligence Agency,
the Director has designated as his immedlate subordinates a Deputy Director
and an Executive Director*. Assisting this directing group in a staff capacity

are the Interdepartmental Coordinating and Planning Staff (ICAPS); the General

* General Order No. 11 of the Central Intelligence Agency, dated September 11&,
1948, which is to become effective shortly, abolishes the post of Executive
Director.
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Counsel who handles all legal and legiaslative work; the Advisory Council, a
small staff which represents the Director in handling commumications intelli-
gence matters; the Executive for Administration and Management, in charge of
financial and budgetary matters, adminigtrative servicea, supply and general
housekeeping, personnel and management advice and surveys; and the Executive
for Inspection and Security, responsible for internal security policies and
investigations, physical security arrangements, inspections and audits. (For

Organization Chart as of January 1, 1949, see Annex No. 5).

The Interdepartmental Coordinating and Planning Staff (ICAPS), comprising
persons nominated by the Departments of State, Army, Navy and Air Force, has
the primary responsibility for assisting the Director and the Intelligence
Advipory Committee with respect to the coordination of intelligence activities,

(See Chapter IV).

The other functions of the Central Intelligence Agency are performed in
five Offices*, each headed by an Assistant Director. These are the Office of
Reports and Estimates (CRE), Office of Special Operations (0S0), Office of
Policy Coordination (OPC), Office of Operations (0C), and Office of Collection
and Dissemination (OCD), A chart showing the persomnel strength of the various

parts of the Agency as of December 2k, 1948 is given in Annex No. 6.

The responsibility of the Central Intelligence Agency to "correlate and
evaluate intelligence relating ¢to the national mecurity" 1s assigned to the
Office of Reports and Estimates (CRE). However, as we will point out later,

(See Chapters V and VI), a clear distinction has never been made within the

* Wo understand that since this report was written steps are beilng taken to
create a peparate Office of Sclentific Intelligence.

30
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Office of Reports and Estimates detween the duty of correlating national in-

telligence and performing other miscellanecus reporting activities which are

more in the mature of "static" common service functions.

The "operating” services of common concern which have been assigned to
the Central Intelligence Agency are carried out by three 0ffices. The Office

of Speclal Operations isresponsible for foreign espionage and counter-espionage

(See Chapter VIII).

The Office of Policy

Coordination 1s charged with conducting secret operations abroad under a spe-
cial mandate from the National Security Council which stipulated that the As-
sistant Director, Office of Policy Coordination, must be nominated by the
Secretary of State, and that his appointment by the Director is subject to
approval by the National Security Council. This is the only case, as mentioned
above, in which the National Secwrity Council has prescribed internal arrange-

ments within the Central Intelligence Agency or limited the appointive author-
1ty of the Director. (See Chapter IX).

The Office of Collection and Dissemination combines avariety of functions,
each somewhat differently related to the over-all mission of the Central In-
telligence Agency. It performs static services of common concern in that it
compiles and maintalns certain biographical, library and other reference mate-
rials. It also performs a coordinating function in handling 1ntelligence. col-

lectiog requests of the Central Intelligence Agency and the other departments.
Finally, it performs administrative functions such as the reception and dis-

pomination of documents and reports. (See Chapter IV),
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ADMINISTRATION

The administrative requirements of an organization such as the Central
Intelligence Agency, which carries out overt and covert activities , many of
which are highly specialized, cannot be expected to conform to normal adminisg-
trative practice. The entire organization is, to some extent, affected by
special aecurity requirements, and these are particularly difficult to handle

with respect to secret intelligence and related operations,

It 1s for these reasons that we are opposed to proposals for increasing
the degree of administrative centralization in the Central Intelligence Agency*.

In particular, the administrative problems assoclated with secret work abroad
are of such an unconventional character that they need to be given special

treatment. (See below, page 116).

Administrative arrangements which do not at first siéht appear to be ef-
flclent or economical may bde necessary in the Central Intelligence Agency.
Personnel requirements for certain typres of work cannot conform to normal Civil
Service standards, and the demandg of security often impose apecilal and unusual

procedures. Thls situation must be understood not only by those responsible
for the Internal creanization of the Central Intelligence Agency but also by

Congress and the Bureau of the Budget.

The charge 1s sometimes made that there are too many administrative person-
nel and that the Central Intelligence Agency organization is top heavy in this

respect. The Executive for Administration and Management and the Executive for

* General Order No. 1l provides for the centralization under an Executive for
Administration (former Executive for Administration and Management) & all
budget, services, personnel and management functions, both overt and covert.
This measure 1is, in our opinion, unsound and contrary to the principles
advocated in this report.

2 |
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Inspection and Security together represent a large number of persocnnel total-

ling over but of a total of about Thie figure doea not include per-

sonnel performing sdministrative functions in other parts of the organization.

However, regardless of the criticlsm directed against numbers,criticism should

be properly directed against policies and procedures. (See Chapter X).

BUDGET

The Central Intelligence Agency appears to have no gerious budgetary
problem and is favored by adequate Congressional support. The budget proposals,
as approved by the Director, are submitted each year with the authorization of
the National Security Council to the Bureau of the Budget where they are
handled by onme official who has full security clearance. Then the budget is
supported before special sub-committees of the Appropriations Comnittee of the
two Houses of Congress. After approval, arrangements are made with the Bureau
of the Budget so that various parts of the buiget are appropriated to other
departments. Thus, there 1s no official appropriation to the Central Intelll-

gence Aéency, but there are a number of separate blanket and unidentified ap-
propriations to other departments, which act as the vehicles for transmitting

the funds to the Central Intelligence Agency.

Both Congress and the Bureau of the Budget have refrained from examining
in detail the internmal workings of the Central Intelligence Agency in order to
determine the justification for the budget. It is important that such dls-

cretion and security be continued and that special treatment be accorded.
However, in order to justify this, it 1s necessary that the National Security

Council continuously assure itself as to the proper maaagement and operations

of the Central Intelligence Agency, serving as the informed sponsor of the
Agency ani as the protector of its security.
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In summary, we believe that the present arrangements for handling the
difficult question of the budget for the Central Intelligence Agency are sound
and that the Agency has not been hampered in carrying out its present respon-

8ibilities by lack of funds.

SECURITY

Although there 1s no evidence of any lamess in the administrative ar-
rangements for security, there are a number of circumstances and policies which
detract from the general security of the Central Intelligence Agency. It 1s
véry difficult to create adequate security, other than mere physical security,
around an organization which was publicly created by statute, employs about
three thousand individuals, and encompasses a wide variety of activities. The
fact that some of these activities are carried on is amatter of public record;
the existence of others and particularly cperating details are highly secret.
Yet, by combining in a single organization a wide variety of activities, the
security of the covert activities risks being campromised by the lower stand-

ards of secur'it of the overt activities.
25X1 y

This security problem 18 an aftermath of the wartime period, with its

Public dramatization of espionage and other secret operations and a rapid
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turnover of personnel. Intelligence has become a 8subJect of general discus-

sion to which the publicizing of inter-agency rivalries has contributed. For

During the past year, there have been newspaper and

magazine articles concerning the Central Intelligence Agency and its secret

activities abroad.

Leat further incidents of this character occur, every effort should be
made to prevent the public disclosure of secret information relating to the
operations of ths Central Intelligence Agency. Under the National Security
Act (Section 102 (d) (3)), the Director of Central Intelligence 1is made re-
sponsible for protecting intelligence sources and methods from unauthorized

disclosure. This mandate appears to give the Director authority to resist

pressuwre for dlsclosure of secret information.

If, however, in his relations with Cbngress or with other Government de-

partments, the disclosure of secret information is sought from the Director,
and 1f he has any doubt as to whether he should camply, it should be established
practice for him to refer the question to the National Security Council in

order that itmay determine whether or not disclosure 1is in the public Iinterest.

We believe that other steps can also be taken toward an improvement of
security. There should be greater flexibility in +the Central Intelligence
Agency's organization by distinguishing between those <functions which are

written into the statute and hence are public and those whose existence, and
[ TOP SECRET ] 35
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Persons who might otherwiae be qualified and interested in intelligence

as a oareer have been discouraged from entering this field or have left
it.

On the whole, morale within the Central Intelligence Agency is not good.
The chief reasons appear to be uncertainty as to the future of a career in in-
telligence, the widespread oriticism of the performance of the Central Intel-
ligence Agency and dissatisfaction with leadership. Among the civilians there
is a realization that military personnel who caome and 80 occupy many of the key
‘positions; and among scme of the military perscnnel there is often discontent
arising from a lack of interest in intelligence and a belief that a tour of

duty in the Central Intelligence Agency will not lead to Service advancement.

Delay in obtaining security clearances has caused partiocular diffioulty
in recruiting persomnel. Although the security of its personnel needs to be
beyond question, procedures and restrictions should not be so rigid that secu-

rity is odtained only by sacrificing talent, imagination and initiative.

There 1s a relatively high proportion of Service personnel in key posi-
tions in the Central Intelligence Agency. Although this figure has decreased

over the past year, Service perasonnel still occupy the three top positions.

In certain instances, officers have been accepted for responsible positions

vho are without adequate intelligence experience or aptitude. There are the
further drawbacks that Service personnel are in many cases assigned for a

brief tour of duty, preventing continuity.

It 18, of course, important that highly qualified Service personnel be in-

cluded in responsible positions where they can use their particular background
37
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and training, and work faor the closer association of the Central Intelligence
Agency and the Services. However, we believe that the proportion of Service

4

perscnnel nov in key positicns is too high.

In our terms of reference, we are asked to submit our findings and rec-
ommendations as to the "utilization and qualifications of Central Intelligence
Agency personnel”. It is difficult to make any sweeping Judgment on this
subjJect. The Central Intelligence Agency is a large, sprawling organization
which combines many diverse functions and has correspondingly difficult person-
nel requirements. Moreover, the organization has grown fast and, in many
cases, quantity has been attained at the expense of the quality of the person-
nel selected. Many able persons have left the organization and few qualified
ones have been attracted to it. On the higher levels, quality 1s uneven and

there are few persons who are outstanding in intelligence work.

An appraisal of the directing personnel of the Central Intelligence Agen-
cy and of general administrative policies goes 80 much to the heart of this
Survey that we reserve discussion of these questions until a later chapter.

(See Chapter X).

CONCLUSIONS AND RECOMMENDAT IONS
(1) The centralization of all administration in one office is undesirable

gsince secret operations require their own separate administration.

(2) The present arrangements for handling the difficult budgetary queas-
tions of the Central Intelligence Agency are soundly conceived, and the Agency
has not been hampered in carrying out its present responsibilitles by lack of

funds.
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(3) To assist the Directar in carrying out his statutory duty of protect-

ing intelligsnce sources and methods he should, in cases where the disclosure
of secret information is sought from him and he has doubt as to whether he
should comply, refer the gquestion to the National Security Council in order
that it may determine whether aor not disclosure is in the public interest.

(4) In the interest of security, the Central Intelligemnce Agency should
increasingly emphasize ite duties as the coordinator of intelligence rather
than ite secret intelligence activities 1in order to reverse the present un-
fortunate trend where it finds itself advertised almost exclusively as a secret
service organization. In this way 1t can help to cover up rather than to un-
cover the secret operations entrusted to 1it.

(5) The placing in key positions of a large percentage of military per-
sonnel, many of them on relatively short "towr of duty" assignment, tends to
discourage competent civilian personnel fram locking to employment in the Cen-

tral Intelligence Agency as a career.

39
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CHAPTER IV

THE RESPONSIBILITY OF THE CENTRAL INTELLIGENCE AGENCY
FOR THE COORDINATION OF INTELLIGENCE ACTIVITIES

The coordination of the intelligence activities of‘the several departments
and agencies concerned with national security was a primary reason for estab-
lishing the Central Intelligence Agency. This 18 clear from the early discus-
slans concerning the creation of a central agency and from the language of

Section 102 of the National Security Act.

THE STATUTORY PROVISIONS

To achieve thie purpose, the Central Intelligence Agency was assigned the
duty of advising the Natlonal Security Council in matters concerning such in-
telligence activities as relate to the national securlity and of making recom-
mendations to the National Security Council for their coordination. The Act
does not give the Central Intelligence Agency independent authority to coardi-
nate intelligence activitiles. Final responsibllity to establiah policies 18

vested in the National Security Council.

This duty of advising the National Security Council, together with the
two other principal duties of correlating national intelligence and performing
common services as determined by the National Security Council, all serve the
general purpose of coordination. In faot, these three basic duties of the
Central Intelligence Agency, although distinct in themselves, are necessarily

inter-related and the performance of cne function may involve another.

For example, in performing ite duty of advising on the coordination of
inteiligence activities, the Central Intelligence Agency may reccmmend to the

Rational Security Council the means to be employed in the assembly of reporte
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and estimates requisite for the performance by the Agency of its second duty,
the correlation of national intelligence. As another example, the Central In-
telligence Agency may recammend, in accordance with its duty to make recommen-
dations for the coordination of intelligence activities, that a particular in-
telligence function be performed henceforth by the Agency 1tself under 1ts
third duty of providing servicea of common concern more efficiently accom-

plished ocentrally.

The statutory limitations upon the authority of the Central Intelligence
Agency to coordinate intelligence activities without the approval of the Na-
tional Security Councll were obviously designed to protect the autonomy and
internal arrangements of the various departments and sagencles performing in-
telligence functions. The Secretaries of departments who are members of the
National Security Council are in a position to review recommendations of the
Central Intelligence Agemncy concerning their own departments, and provision is
made that other departmental heads may be invited to attend meetings of the
.National Secixrity Council when mattere pertainingtoc their activities are umder
consideration. In spite of these calculated 1limitations on the authority of
the Central Intelligence Agency, 1t 1s clear that the Agency was expected to
provide the initiative and leadership in developing a coordinated intelligemce
system. In practice, the Natiomal Security Council has, almost without excep-
tion, approved the recommendations sutmitted to it by the Central Intelligence

Agency for the coordination of intelligence activities.

The Netional Security Aot does not define the "intelligence activitieg”
vwhich are to be coordinated under the direction of the National Security Council,

or specify the departments whose activities are covered. Presumably all
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intelligence activities relating to the national security are included, frpm
collecting information in the first instance to the preparation and dissemina-
tion of finished intelligencse reports and estimates. The criterion, a very
broad one, is '"such intelligence activities ...... ae relate to the national
security"” and not the identity of the departmentes concerned or the nature or
locale of the intelligence activity. Thus, practically no limitatlioms are set
upon the scope of the intelligence activitieg with which the Central Intelli-

gence Agency is to concern itself,

THE ORGANIZATION AND OPERATION OF THE MACHINERY FOR COORDINATION

Three organizations assist the Director of Central Intelligence in dis-
charging his responsibilities respecting the coordination of intelligence ac-
tivities: the Intelligence Advisory Committee (IAC), with its Standing Com-
mittee; the Interdepartmental Coordinating and Planning Staff (ICAPS) of the
Central Intelligence Agency and the Office of Collection and Dissemination

(OCD), also in the Central Intelligence Agency.

INTELLIGENCE ADVISORY COMMITTEE
The membership of thie Camnittee, oreated by National Seou.rity' Counci)

Intelligence Directive No. 1 of December 12, 1947 (See Annex No. 7), imcludes
the Director of Central Intelligence, as chairman, the heads of the ilntelligence
staffs of the Departments of State, Army, Navy and Air Force, the head of the
Joint Intelligence Group of the Joint Staff and the Director of Intelligence
of the Atomic Energy Commission. It 1s the direct successor to the Intelligence
Advisory Board which was oreated hy President Truman in his letter of January 22,
1946 setting up the Central Intelligence Group (See Amnex No. 3).

4
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Beginning with the discussions that preceded the creation of the Committee
there have been two different concepts as to its proper mission. On the one
hand was the view, held in the various departments, that the Committee should,
in a sense, be a '"governing board" for the Central Intelligence Agency. On
the other hand, it was argued that Congress had set up the Agency autonomously
and that any interdepartmental committee should serve merely in an advisory
capaclity at the dlscretion of the Director. The solution established in Intel-

ligence Directive No. 1 lies between these views.

In practice, the role of the Committee has not been significant, and in
our opinicn, this has been one of the reasons for the weakness of the present
arrangements for the coordination of intelligence. In this chapter and the
next vwe will gubmit our recommendatione for increasing the responsibility of
the Intelligemce Advisory Committee, both with respect to the coordination of

intelligence activities and the preparation of intelligence estimates.

The members of the Intelligence Advisory Committee are authorized to pass
upon recommendations of the Director of Central Intelligence to the Natiomal
Security Council a.nd upon directives proposed by the Director in implementation
of National Security Council Intelligence Directives. Although it is incumbent
upon the Director to tranemit to the National Security Council dissents of
members of the Committee to his recommendations, the Conﬁnittee may not prevent
the Director from making his recommendations to the Natiomal Security Councill
regardless of dissents. Where unanimity is not obtained on a proposed direc-
tive among the military department members of the Committee, the Director 1s
required to refer the problem to the Secretary of Defense before presenting it

to the National Security Council.
“
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The activities of the Intelligence Advisory Committee have been largely

confined to taking formal action, usually by voting alips, upon directives
proposed by the Director of Central Intelligence to be submitted to the Natiocnal
Seourity Council or upon implementing directives. These actions are prepared
for the Cammittee by the Interdepartmental Coordinating and Planning Staff and
the Cammittee's own Standing Committee of departmental representatives. The
Committee has met omly infrequently and has had little to do with the continu-
ing coardination of intelligence activities or with the prepa.ration_ of coordi-
nated intelligence estimates.* This situation is probably due to a combination
of circumstances, including the failure of the Director to appreciate the
reaponsibility of the Central Intelligence Agenocy for bringing about coordina-
tion, lack of mutual confidence among the departments and the Central Intelli-
gence Agency anda general failure to understand how a coordinated intelligence

system can be brought abdbout.

The canception of the Intelligence Advisory Committee is sound. It 1s
sound because interdepartmental coordination 1in such a complicated field as
intelligence camnot be achieved solely by directives and without the fullest
cooperation of the interested departments. It requires frequent consultation
and continuing oollabaration on all important questions. The Intelligence
Advisory Committee should be the medium for accamplishing this, but it will
not succeed 1f it continues to meet only infrequently, and avoids serious
grappling with intelligence problems and continuocus consultation on questicms

of common interest.

*On this subject, see Chapter V and particularly page 75 vhere there is a dis-
cuselon of the ad hoc committee set up in March, 1948,

[Tor seceet | ®

Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8




Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8
INTERDEPARTMENTAL COORDINATING AND PLANNING STAFF (ICAPS)

This was set up as a ataff unit of the Director of Central Intelligence
to assist him in his responsibilities for the coordination of intelligence ac-
tivities. Its members are representatives nominated b>by the intelligence or-
ganizations of the State, Army, Navy and Air Farce Departments; the senior

State Department representative 1s the Chalrmen of the group.

The assigned task of ICAPS 1s to review the intelligence activities of
the Government, and apsist the Director in initiating measures of cocordination
for reconmendation to the National Security Council. In order to accomplish
this missian effectively, it should have intimate knowledge of the arganiza-
tions, responsibilities, activities and priarities of the warious Ilntelligence
agencies. Actually, its achievements reflect inadequate Imowledge of these
subjects and failure +to appreciate the breadth of the responsibility of the

Central Intelligence Agency for coordination of intelligence activities.

ICAPS has been largely concerned with the coordination of intelligence
activities by assisting in the preparation of the nine National Security Councill
Intelligence Directives and the four implementing directives of the Director

of Central Intelligence.

It was originally expected that ICAf‘S would act as the Bsecretariat
or working staff for the Intelligence Advisory Cammittee, but owing in part to
the infrequent meetings of the Committee, this has not happemed. Moreover,
there has besn oconfusion betweem +the functions of ICAPS and those of the
Standing Committee comprising representatives from the staffs of the members
of the Intelligence Advisory Committee, with the result that responsibilities

are divided and unclear. Moreover, the status of the membersof ICAPS has been
1o
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ambiguous because it has never been entirely clear whether the group was pri-
marily a staff of the Director of Central Intelligence or a committee repre-
senting the member agencies. This has left the group with divided loyalties

and uncertainty as to its mandate.

The position of ICAPS has besn rendered more difficult because its members
have been given operating responsibilities which are not only unrelated to
their primary task of assisting to formulate plans for the coordinating of in-
telligence, but are responsibilities which seem to belong more properly to the
operating m'a.nc.hoé of the Central Intelligence Agency. Thus, one member of
the staff serves as the full-time liaison officer with the Joint Intelligence
Group of the Joint Sta.ff.. This is purely an intelligence research and report-
ing functlon in which the Office of Reports and Estimates has almost exclusive
interest. Moreover, the official liaison officer from the Central Intelligence
Agency to the National Security Council staff 1s the Chairman of ICAPS. This
function also concerns matters affecting primarily the Office of Reports and

Estimates and, in fact, a representative from that Office now also works with

the National Security Council staff.

In these and other ways ICAPS has acquired operating rather than planning
functions and has becaome, to some extent, a bufier between the operating parts
of the Central Intelligence Agency and outside agencies. In carrying out both
its planning and operating functions, 1t is not in close touch with the intel-
ligence branches of the Central Intelligence Agency. Ther= are nmneroué com-
plaints thatitisnot only failing to carry out its own mission properly, but is
actually impeding the other parts of the Central Intelligence Agency in carry-

ing out theirs.

| 4
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In general, we have found that ICAPS, staffed by individuals whose exper-
lence with problems of intelligence organization is not extensive, and lacking
& clear and firm mandate, has failed to undertake a broad and effective pro-
gram of coordination of intelligence activities. It has been allowed to dis-
8ipate its energles in activities for which it is not suited. and to neglect its
primary mission. It has not givem the impressjion within the Central Intelli-

gence Agency or outside that it grasps the mature of the responsidbility for

coordination of intelligence activities which is imposed upon the Central

Intelligence Agency by the National Security Act.

OFFICE OF COLLECTION AND DISSEMINATION
The Office of Collection and Dissemination combines three functions, only
one of which is directly related to the task of coordinating intelligence

activities.

In the first place, 1t acts as a service organization for the other Of -
fices of the Central Intelligence Agency by procuring intelligence data from
other agencies and by disseminating to those agencles the intelligence collected
or produced by these Offices. Its second task 1is the provision of certain
gervices of common concern for the benefit of the Central Intelligence Agency
and other agenciles. These include the maintemnance of an intelligence library

and of certaln central registers and indices.

Finally, the Office of Collection and Dissemination performs certain co-‘
ordinating functions with respect to the collection of intelligence. It proc-
esses all intelligence requests received by the Central Intelligence Agency,
whether these call merely for documentary material ar require field collection.
“ - [[roe seceeT]

Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8




Approved For Release 2003/08/18 : CIA-RDP86B00269R0011000900|

SECRET

It canvasses the collection capabilities of the Agency and all other appropriate
agencies in order to determine how Dbest to meet these requesta. Thus, if the
Office of Naval Intelligence should request of the Central Intelligence Agency
information on the petroleum producing capabllities of various foreign coun-

triez, the Office of Collection and Dissemination would determine the intelli-
gence resocurces which should be tapped in order to satlsfy the request. If the
request cannot be satiafied within the Central Intelllgence Agency it will de-
termine what cutside agency 1s capable of proucuring neceasary information and
will be responsible for forwarding the request to such agency. In the course of
this action, the Office of Collection and Dissemination will attempt to discover
vhether any other agency has a similar requirement for information which might
be ccmbined with the original request. In this manner the Office assiste 1n
coordinating the requirements and collectiaon requests received from within the

Central Intelligence Agency and from outside agencles.

It is obvious that this function of coordination is designed to meet cur-
rent requests and does not involve a broad respocnsibility continuously to mon-
itor and coordinate the collection procedures and requirements of the various
intelligence agencies, including the Central Intelligence Agency. Such a re-
sponsibility would force the Office of Collection and Dissemination into the
position of a central clearing house for all collection requirements and re-
queats of all agencies. It would be impractical to have such an arrangement
due to the mass of administrative detail involved and the resulting delay in
the satisfaction of the requests. In practice, direct inter-agency requests,

not requiring coordination, may by-pase the Central Intelligence Agency

completely.
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NATIONAL SECURITY COUNCIL INTELLIGENCE DIRECTIVES

The formal accomplishment of over-all coordination is represented mainly
by nine Intelligence Directives approved by the National Security Council upon
recommendation of the Director of Cemntral Intelligence in consultation with
the Intelligence Advisory Committee, and four implementing directives which

need not be discussed here.

The Natiomal Security Council Intelligence Directives* provide for the
coordination of intelligence activities invarious ways. The basic Directives,
Nos. 1, 2, 3 and 4 seek to achieve coordination of intelligence activitles by
allocation of general areas of responsibility to the several departments and

to the Central Intelligence Agency.

Directive No. 1, as we have pointed out, establishes the general arrange-
ments for such coordlnatiom. It sets up the Intelligemnce Advisory Committes,
discussed above, to advise the Director of Central Intelligence, specifies the
procedures for the issuance of Intelligence Directives and defines the duty of
the Central Intelligence Agency with respect to the production of "naticmal
intelligence.” Insofar as practicable, the Central Intelligence Agency "shall
not duplicate the intelligence activities and research of the various Depart-
ments and Agencies, but shall make use of exlsting intelligence facilities.”
The Directive provides for exchange of infarmation between the Cemtral Intel-
ligence Agency and the departmental agencies, and authorizes the assignment of
officers to the Central Intelligemce Agency by the departmental organizations.
It also includes provision for the Central Intelligence Agency to request au-

thority to inspect intelligence material in agencies of the Govermmemt.

#See Annexes No. 7-15 for the texts of the Directives.
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Directive No. 2 allocates responsibility for the collection abroad of
overt intelligence among the Departments of State, Army, Navy and Air Force by
establisning "certain broad categories of agency responsibility." Political,
cultural and sociological intelligence are assigned to the State Department.
Military, naval and air intelligence are assigned to the regpective Services.
The collection of economic, scientific and technological intelligence 1s allo-
cated to each agency "in accordance with its respective neede."™ The Directive
provides for coordination of these collection activities in the field by the

senlior United States represemntative.

Directive No. 3 1s an elaborate definition of categories of intelligence
production, 1.e., basic, current, staff, departmental and national intelligence,
and 1t assigns the responsibilities of the departmental agencies and the Central
Intelligence Agency 1in intelligence production. The same areas of "dominant.
interest” are specified as for intelligence collection, and the production of
"national inteiligence" is reserved to the Central Intelligence Agency. How-
ever, the terms of the various definitions are broadly drawn, the exceptions
are numerous, .a.nd c@sim of intelligence functions has continued despite

the effort to eliminate it by definitionm.

Directive No. 4 provides that the Central Intelligence Agency shall take
the lead in preparing a comprehensive outline of national intelligence obJec-
tives, and fram time to time shall indicate the priorities attaching to these

obJectives.

TOP SECRET 3
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Four of the Directives, Nos. 5, 6, 7 and 8, assign certain "services of
common concern" to the Central Intelligence Agency under the authority granted
in the National Security Act (Sectiom 102 (d)). These are coordinating actions
in the sense that, by common agreement, they assign to the Central Intelli.ence
Agency primary or exclusive responsibility for canducting certain intelligernce
activities of cammon concerm. Directive No. 5 provides that the Central In-
telligence Agemcy will conduct all espionage and counter-espionage operations
abroad except for certain agreed activities and it also provides that the Cen-
tral Intelligence Agency will coordinate covert and overt collection activities.

(See Chapter VIII).
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Directive No. 7 gives the Central Intelligence Agency authority for the
exploitation of domestic sources of fareign intelligemce, and provides for the

participation of departmental agencies in this activity. (see Chapter VII).

A fourth "service of common concern” is provided in Directive No. 8 which
aselgns to the Central Intelligence Agency responsibility for maintaining a
central file of biographical data on foreign scientific and technological

personalities.

These Intelligence Directives allocate responsibilities to the Central
Intelligence Agency in fields which have been conceded to be those of common
concern where work can best be done centrally. This 1s also true of the allo-
cation to the Central Intelligence Agency of responsibility for the conduct of

gecret operations (other than intelligence) abroad by the Office of Policy
Coordinstion which was accomplished bydirect National Security Council action

(NsC 10/2) and not by Intelligence Directive submitted through the Intelligence
Advipory Committee. (See Chapter IX). 1In all of these cases where particular
functions of common concern have been assigned, the allocation of functions

has been generally accepted as sound.

THE DEGREE OF COORDINATION ACHIEVED

In spite of these formal directives for the coardimatian of intelligence
activities, 1t is probably correct to say that departmental Iintelligence ac-
tivities are substantially unaffected by this program of coordinatlon except
where the Central Intelligence Agency has been given exclusive responaibllity

for certain activities.
53
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In general, there is an abeence of effective coordination under the lead-
ership of the Central Intelligence Agency and there is virtually no supervision
of the ways In which the various directives are carried out, except that the
Central Intelligence Agency controls those common service activities assigned
to 1t. Conflicts of Jurlsdiction and duplication of activities remsain. In

many cises they have not oaly besn unrssolved,which is hardly surprising after

wizh t short time, but they remain unrecognized and unacknowledged.

Despite the provisions of Directives Nos. 2 and 3 1n regard to the allo-

cation of dominant interest, each department collecte and produces the intel-
ligence it chooses according to priorities 1t establishes. The very large
loopholes in these directives and the absence of any continuously effective
monitoring of their implementation makes thia poassible. The Central Intelli-
gence Agency itself has become a competitive producer of intelligence on sub-
Jects of Its own choosing which can by no stretch of the imagination be called
national ‘ntelligence. (See Chapters V and vI). The amount of undesirable
duplication among intelligence agencles is considerable and the absence of co-

ordinated intelligence collectlion and production 1s serious,

In our opinion, certain essentials for the improvement of this situation
would include: continuous examination on the initilative of the Central Intel-
ligence Agency of instances of duplication and failure of coordination; direc-
tives which establish more precisely the responsibilities of the various de-
partments; and the effective carrying out of plans through close inter-depart-
mental consultation at all levels. To a greater or lesser degree, all of these

»

eezentials are lacking at the present time.

*
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Clearly, as pointed out above, the authority of the Central Intelligence

Agency to coordinate intelligence activities i1s subject to directives of the
National Security Council. However, the responsibility toadvise the Natiomal
Security Council and tomake recammendations for coordinatlon is squarely placed
on the Central Intelligence Agency. Therefore, lack ofauthority in a specific
situation should not deter the Central Intelligence Agency from exercising its
responsibility to submit recommendations so that proper coordination will re-
sult. If there are doubts as tohow the coordination ehould be affected , it 1e

the duty of the Agency to ask the National Security Council to resolve them.

The coordinationof intelligence activities today 1s particularly important
in three fields illustrative of the general problem, namely -- sclentific in-
telligence, domestic intelligence and counter-intelligence affecting the na-

tional security, and commmnications intelligence.

SCIENTIFIC INTELLIGENCE*

The field of sclentific and technological intelligence 1s obviously one
vwhich may overshadow a.l;. others in importance. At the present time there is
no proper coordination of effort in this field, which is one in which there is
a droad area of common interest. In fact, this dilffusion of responsibility is
canfirmed in National Security Council Intelligence Directives Nos. 2 and 3
which allocate collection and production responsibilities for scilentific and
technological intelligence to '"each agency in accordance with its respective

needs."

*#Since this report was written, steps are being taken to create in the Central
Intelligence Agency a separate Office of Scientific Intelligence and to trans-
fer to it the Nuclear Energy Group now in the O0ffice of Special Operations.

| >
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Each of the military Services collects scientific and technological in-
telligence in accordance with its own program and produces such reports as it
chooses. The Central Intelligence Agency performs certain central collecting
services through 1its Office of Operations and Office of Special Operations.
The Office of Special Operations also houses the Kuclear Energy Group which ia
the central govermmental unit for interpreting atomic energy intelligence.
Separate from it is a Solentific Branch in the Office of Reports and Estimates
vhich was expected tobecome the central group for stimulating and coordinating
scientific intelligence. It has not yet filled this role. The Research and
Development Board does not itgelf actively engage 1n scientific intelligence
but has an important interest in the field. Its needs should therefore be

given major consideration in Plans and arrangements far coordinationm.

In summary, responsibilities are scattered, collecﬂcn efforts are unco-
ordinated, atomic emergy intelligence is divorced from scientific intelligence
generally, and there is no recognized procedure for arriving at authoritative
intelligence estimates in the scientific field, with the possidle exception of
atomic energy. Here is a situation which must have priority in coordination of
intelligence activities. In Chapter VI we propose certain gteps which come

within the scope of this survey.

DOMESTIC INTELLIGENCE AND COUNTER-INTELLIGENCE AFFECTING THE NATIONAL SECURITY
Another broad field requiring coordination is that of foreign intelligence

derived from domestic sources and the allied field of domestic counter-intelli-

gence.
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responsibility for the other activities

is scattered amomg the State Department, the Armed Services, the Federal Bureau
of Investigation and the Central Intelligemce Agency. There 1s little effec-

tive coordination among them, except on a case basis.

The Federal Bureau of Investigation, which has primarily security and law
enforcement responsibilities, 1s concerned in fact wlth an important area of
intelligence. This includes domestic counter-espicnage and counter-sabotage,
cantrol of commnist and éthar subversive activities and surveillance of alien
individuals and groups. All of these functions are closely related to the com-
parable activities abroad of the Central Intelligence Agency. They all have
an important intelligence aspect, particularly today when intelligence from
domesti-c and foreign sources is so closely related. The fact that the Federal
Bureau of Investigation is primarily concerned with security and law enforce-
ment may result in a failure to exploit the intelligence posesibilities of a
situation and may create difficulties in reconciling the intelligemnce with the

security interests.

The Federal Bureau of Investigation is not part of the existing ma-
chinery for cooardimation of intelligence through the Intelligence Advisory
Committee or otherwise. There is no continuing manner whereby domestic intel-
ligence and counter-intelligence are related to over-all naticnal intelligence

in order to serve the general purpose set forth 1in the Ratiomal Security Act

>
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"of coordinating the intelligence activities of the several Government depart-

ments and agencies in the interest of national security."”

In our opinion, the Central Intelligence Agency has the duty under the Act
to concern itself with the problem of coordinating those phases of domestic
intelligence and counter-intelligence which relate to the naticmal security
and should submit recommendations on thig subJect to the National Securlty
Council. This isnot inconsistent with the stipulation of the National Security
Act that the Cemtral Intelligence Agency "shall have no police, subpoena, law-
enforcement powers, or internal sccurity functioms.” It would in fact serve to
carry out the program of coordination set forth in the Act 1In a broad fileld

which has hitherto beem largely neglected.

A svep toward bringing about the coordination we recommend would bde to
provide far closer association of the Federal Bureau of Investigation with the
intelligence agencies by making it a member of the Intelligence Advisory

Committee.

COMMUNICATIONS INTELLIGENCE
A further problem in the field of coordination of intelligence activities

is that of commmnications intelligence. We have referred above to Intelligence

We have not made anon-the-spot examination of commmications intelligence
‘and, ir view of the necessarily stringent security restrictions, it seemed un-
wise that a non-governmental committee such as ours, without gpecific mandate
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to go into the whole subject, should press such an inquiry. Accordingly, the

Survey Group 1s not in a position to express a Judge=wmt upon the efficiencly
of the present arrangements for the production of communications intelligence
through the separate establishments of the Army and the Navy. We have, however,
generally cansidered the problem of communicaticns intelligence insofar as it

relates to the over-all arrangemente for the coordination of intelligence

activities.

We consider that coordination of commnications intelligence is of most
vital concern not only to the Services but to the Department of State in the
formulation of policy and to the Central Intelligence Agency in its operationsg
and other activities. The procedure by which the United States Commmications
Intelligence Board was established conformed to what should .be the normal func-
tioning of the arrangements for <the coordination of activities in that the
Board was established by National Security Council Intelligence Directive
adopted upon the recommendation of the Director of Central Intelligence and

the Intelligence Advisory Committes.

To be eftective, commnications intelligence must be Properly coordinated
at all stages, from collection and production* to dissemination and use.
One of the prime obJectives of coordination in this field is to assure prompt
receipt of the product of communications intelligence by its essential users
in State Department and the Central Intelligence Agency, as well as in the

Services. As we have pointed out in our subsequent chapter dealing with

*We understand that, at the direction of the Secretary of Defemse, a committee
comprising repregentatives of the three Services is completing a study of the
question of creating a Joint organization for the production of commmications
intelligenge.

»
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secret intelligence operations (Chapter VIII), there is some reason to believe
that these operations and communications ‘intelligence activities are notat the

Present time sufficiently closely coordinated so a8 to provide for each the

maximum support from the other's work.

We further believe that the recoammendation we have made in this chapter
for the coordination of intelligence activities could best be achieved with
respect to commmnications intelligence by making the Director of Central In-
telligence permanent chairmasn of the United States Commmications Intelligence

Board,

PROPOSALS FOR IMPROVED COORDINATION

In arder to remedy the existing situation in respect of coordination of
activities, several steps are necessary. The Director of Central Intelligence
must show a much greater concern than hitherto with the general problem of co-
ordination of Intelligence activities which ie one of his essential statutory
duties. His is a responsibility to all of the departments concerned with na-
tional security; it can be properly discharged by leadership, imegination,

initiative and a realization that only a Joining of efforts can achieve the

desired results.

The other members of the Intelligence Advisory Committee must also share
in the gemneral responsibility for carrying out the intent of the National Se-
curity Aot by quickening their interest and exhiditing & spirit of active co-
operation. No amendment to the Committee's charter as set forth in Intelligence

Directive No. 1 appears necessary to bring about this improvement.

In the next chapter where we deal with the question of naticmal intelli-
gence estimates -We propose that the Intelligence Advieory Committee assume a

60 [ TOP SECRET |

Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8



Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8

[ TOP SEEReT |

more active role in producing these estimates. In our opinion, this would not
only improve the relevance and quality of the estimates but would give
the Committee the impetus and the background it needs to deal effectively with
the coordination of intelligence activities. More than any other stage in the
intelligence proceses, the consideration of estimates should reveal the defi-

clencles and overlaps as well as the accomplishments in intelligence.

We believe, as stated above, that the Federal Bureau of Investigation
should be added to the permanent membership of the Intelligonce Advisory Com-
mittee. We also believe that the Atomic Energy Commission and the Joint Staff
might be dropped from the regular membership. The role of the Atomic Energy
Commission in intelligence isa limited one and confined toa highly specialized
field. The representation of the Joint Staff upon the Intelligence Advisory
Committee appears to be largely duplicative in view of the predominantly Serv-
ice membership of the Committee. Hoﬁver, they, together with other interested
agencies such as the Departments of Treasury and Cammerce, the Research and De-
velopment Board and the National Security Resources Board, should attend meet-

ings whenever matters of direct concern to them are being considered.

Within the internal organization of the Central Intelligence Agency the
Interdepartmental Coordinating and Planning Staff (ICAPS) should be set up
clearly as ari integral part of the Agency, charged with the task of seeking
out, studying and developing, 1in consultation with the other parts of the
Central Intelligence Agency and outside agencies, plans for the coordination
of intelligence activities. It should have mo responsibility for current oper-

ations, except that certain current tasks of coordination (such as some of

those now performed by the Office of Collection and Dissemination) might be

61
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carried out under 1ts direction. The reconstituted ICAPS which might appro-
priately be ocalled "Coordination Division" should be small. Ite members should
be persons interested in, and qualified to deal with, problems of Intelligence
organization. Filnally, and perhaps most important of all, the Director must
look upon this reorganized and strengthened group as hie major support in ful-
filling one of his most difficult asslgmments under the National Securlity Act,
that of advising the National Security Council on the intelligence activities
of the Govermment and making recommendatiocns for their coordination.

It 18 our belief that the relationship - between certain of the functions
presently performed by ICAPS and the Office of Collection and Dissemination
should be considerably closer. ICAPS 18 responsible for the promulgation of
plans and policy in relation to the coordination of collection activities. As
one of its tasks, the Office of Collectionm and Dissemination coordinates actual
collection and dissemination and in same respects 1s ina position to implement
the general plane and policies for coordination. Constantly dealing with the
day-to-day "working level" problems of collection, the Office of Collection and
Dissemination i1s in a good position to make recommendations in regard to the
improvement of collection procedures and the coordination of collection

activities.

We, therefore, recommend that the collection and dissemination functions
of this Office be placed under the new Coordination Division subject to future
determination of the extent to which individusal Offices may conduct their own
dissemination. (See Conclusions to Chapters VII and VIII). We further recom-
mend that gll of the library, index and register functions be separated from
the Office of Collection and Dissemination and be placed in a centralized Re-
search and Reports Division as described in Chapter VI.
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CHAPTER V

THE RESPONSIBILITY OF THE CENTRAL INTELLIGENCE
AGENCY FOR NATIONAL INTELLIGENCE ESTIMATES

THE MANDATE UNDER THE NATIONAL SECURITY ACT AND THE DIRECTIVES

One of the principal duties assigned to the Central Intelligence Agency
"for the purpose of coordinating the intelligence activities of the several
Goverrment departments and agencles in the interest of national security” is
"to correlate and evaluate intelligence relating to the natianal security, and
provide for ﬁt_e] appropriate dissemination.”" The Central Intelligence Agency
is thus given the responsibility of seeing to it that the United States has
adequate central machinery for the examination and interpretation of intelli-
gence so that the nation;s.l security will not be Jeopardized by failure to co=
ordinate the best intelligence opinion in the country, based on all available

information.

In our opinion, this responsibility has not been adequately discharged,
and remedisl measures are necessary, There is confusion as to the proper role
of the Central Intelligence Agency 1in the preparation of intelligence reports
and estimates., This confusion has resulted from incorrect interpretation and
lack of proper inplementation of the statute and the directivea. The reaaons

for this go to the heart of the national intelligence problem and need to be

examined in some detail in order to discover how the necessary improvement can

be made,

Although the Act provides that "the departments and other agencies of the
Goverrment shall continue to collect, evaluate, correlate, and disseminate de-

partmental intelligence,” the statute does not 1imit the duties of the Central

| *
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Intelligence Agency to correlate and evaluate intelligence, except by the

standard of "national security." Interpretation of these statutory provisioms
was made by the Natiamal Security Council in Intelligence Directives No, 1 and

No. 3.

Intelligence Directive No. 1 (See Annex No, 7) provides that the Director
of Central Intelligence ahall produce* intelligence relating to the naticnal
security, called national intelligence, and that "in so far as practicable, he
ahall not duplicate the intelligence activitiea and research of the various
Departments and Agencies but shall make use of existing intelligence facilities
and shall utilize departmental intelligence for such production purposes."
The directive also stipulates that national intelligonce disseminated by the
Central Intelligence Agency "shall be officially concurred in by the Inmtelli-

gence Agencles or shall carry an agreed statement of substantial dissent."

These proviaions are to some extent clarified in Intelligence Directive
Fo. 3 (Soe Annex No, 3) which defines national intelligence as "integrated de-
partmental intelligence that covers the broad aspects of naticnal policy and
national security, 1s of oconcern to more than one Department or Agency, and
tm.ns_oenda the exclusive ocompetence of a single Department or Agency or the
Military Establishment,"

Directive No. 3 +then places on the Central Intelligence Agency the re-
sponaibility for the production and dissemination of national intelligence.
Such intelligence is to be developed and assembled in coordination with other

departments and agencies in order to obtain intelligence developed within the

* The term "produce,” as used here, means the preparation and igsuance of as-
sembled and interpreted intelligsnce reports and estimates.
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acope of their reapective missions which will assist in the production or cam~
plement the assembly of national intelligence. The directive aleo instructis
all agencies to maintain sufficlent research facilitles to meet their individ-

ual needs and to asaist in satisfying the requiremente of other agencles.

Areas of "dominant interest,” a term which is not specifically defined,
are allocated by the directive to the various departments as follows: political,
cultural and soclological intelllgence to the Department of State; military
intelligence to the Army, naval intelligence to the Navy, air intelligence to
the Air Force; and economic, scientific and technological intelligence to "each
agency in accordance with its respective needs.” Upon this framework is built
the formal program of intelligence production by the departmental agencies and

the Central Intelligence Agency.

The significant provision of Directive No. 3 for the Central Intelligence

Agency is the definition of national intelligence, for which the Agency 1s
given exclusive responsibility, although it is recognized as having rights and

responsibilities with respect to other forms of intelligence as well. In ef-
fect the directive interprets the vague provision of the National Securlity Act

on "intelligence relating to the pational security” to cover a particular type
of intelligence reasonably distinct from departmental intelligence and can=

forming to admittedly broad but generally camprehensible specifications.

The purport of the Naticnal Security Act as supplemented by the directive
in regard to the production of pational intelligence can be understood and
Justified in the light of the history and general objectives of the Act, Be-
hind the concept of a Central Intelligence Agency lay the necessity not only
for the coordination of diversified intelligence activities (See Chapter Iv) s

and for the performance by the central agency itself of certain services of
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cammon usefulness (See Chapters VI-IX), but also for the coordination of in-

telligence opinion in the form of reports or estimates affecting generally the

national security as a whole.

Although the Act and the Intelligence Directives give the Central Intel-
ligence Agency the independent right of producing national intelligence, Direc-
tive No. 1 stipulates that such intelligence shall be officlally concurred in
by the intelligence agencies or shall carry statement of substantial dlssent.
As a practical matter, such estimates can be written only with the collabora-
tion of experts in many fielde of intelligence and with the cooperation of
Beveral departments and agencies of Govermment. A national intelligence
report or estimate as assembled and produced by the Central Intelligence
Agency should reflect the coordination of the best intelligence opinion,

based on all available information. It should deal with topics of wide
scope relevant to the determination of basic policy, such as the assessmemnt
of a country's war potential, 1lts preparednsss for war, its strategic capabil-

ities and intentioms, 1its vulnerability to various forms of direct attack or
indirect pressures. An intelligence estimate of such scope inevitably "tran-
scends the exclusive competence of a single Department or Agency or the Mili-
tary Establishment.” A major obJective, then, 1n establishing the Central In-
telligence Agency was to provide the administrative machinery for the coordi-
nation of intelligence opinion, for its assembly and review, obJectively and

impartially, and for its expression in the form of estimates of national scope

and importance,

THE CONCEPT OF NATIONAL INTELLIGENCE ESTIMATES
The comcept of naticnal intelligence estimates underlying the statute and

the directives 1s that of an authoritative interpretation and appraisal that
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will serve ag a firm guide to policy-makers and planners. A national  intel-

ligence estimate should reflect the coordination of the best tntellige'noe
opinion. It should be based on all available information and be prepared with
full knowledge of our own plans and inthe light of our own policy requirementa.
The estimate should be compiled and assembled centrally by an agency whose
objectivity and disinterestedness are not open to gquestion. Its wltimate
approval should rest upon the collective responeibility of the highest officials
in the various intelligence agencles. Finally, it should command recognition
and respect throughout the Government as the best available and presumably the

most authoritative intelligence estimate.

The production of national intelligence estimates by the Central Intelli-
gence Agency falle far short of such a concept, in part for reasons which the
Central Intelligence Agency does not control. The principle of the authori-
tative national intelligence estimate does not yet have established acceptance
in the Govermment. Each department still depends more ar less on its own intel-
ligence estimates and establishes its plans and policies accordingly. In the
Military Establishment there i1s some coordination through the Joint Chiefs of
Staff who rel& upon the advice of the Joint Intelligence Committee which, in
turn, rests primarily upon the contribution of the three Service departments.
Neither the Central Intelligence Agency nor the State Department participates
directly in these procedures in the Military Establishment, and the estimates
of the Joint Intelligence Committee are in most cases more restricted im scope
than a national intelligence estimate. Within the State Department the policy-
makers are, for the most part, their own intelligence advisors. Finally, there
is no systematic way of tapping that domestic intelligence information, which

should be chiefly in the hands of the Federal Bureau of Investigation, having
) 69
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a bearing on broader intelligence issues. At the National Security Council

level the intelligence estimate which is applied to policy papers is brought
to bear through the individual departmental representatives and the independ-

ently produced contributions of the Central Intellligence Agency.

Although the task 1s made more difficult by a lack of general acceptance
of the concept of national intelligence estimates in the Government, it is,
nevertheless, the clear duty of the Central Intelligence Agency under the
statute and the directives to assemble and produce such coordinated and authori-

tative estimates.

THE ORGANIZATION AND ACTIVITIES OF THE CENTRAL INTELLIGENCE AGENCY FOR THE
PRODUCTION OF NATIORAL INTELLIGENCE

Unfortunately, the attention of the Central Intelligence Agency has been

largely diverted from the obJective of producing national intelligence. We

find in examining its organization and activities, that major emphasls 1s not

placed on the unique national intelligence function of the Central Intelligence

Agency but that this function 1s largely diffused and dispersed in an organiza-

tion which concerns itself with a variety of intelligence-producing activitiee.
These include summaries of current developments, political reports, background

studies on countries and areas, economic reports, etc. (See Chapter VI).

In the original Central Intelligence Group it was conceived that there
would be & amall organization of highly qualified individuale which would limit
iteself strictly to national intelligence problems and base its work primarily
on the specialized reports and estimates produced by the departments rather

than employ a large research and analysis organization of ites own. Hovever,
°
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the character of the organization changed, and the Office of Reports and Esti-

mates, which now carries out the responsibility of the Central Intelligence
Agency for intelligence reporting, discharges a large number of intelligence-
producing functions. These include, to &a limited extent, the production and
coordination of national intelligence but alsc other functions, to be describ-
ed in Chapter VI. Scme of the latter functions duplicate those carried on in
other departments, and some are more in the nature of camon services on be-

half of the other agencies, although they are not always recognized as such.

Under the Assistant Director for Reports and Estimates and hils deputy 1s

a large organization | There is & broad base of

six regional or geographic Branches, each a research and estimate-producing
unit with responsibility for one area of the world. In addition, a Map Branch
does map research and publishes map and geographlc data and a Sclentific

Branch ias concerned with studlies in the field of sclentific intelligence.

Studies and estimates are also produced by five "Consultants Panels"”
dealing with economics, transportation and communications, militery affairs,

L

international organizations and "globel survey," respectively. The product of
these Branches and Panels is issued through one of two '"Groups," the Current
Intelligence Group and Staff Intelligence Group which have editorial and de-
p;rtmsntal liaison responsibilities. A third Group, the Baslic Intelligence
Group, performs supervisory and editorial functions with respect to the fulfil-
ment of the National Intelligence Sur%ey (basic intelligence) program by the
Central Intelligence Agency &and the departmental &gencies. Finally, a Plans
and Policies Staff develops programs, priorities and policies for the Office

and includes & emall unit which handles information from communications intel-

ligence sources.

n
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The intelligence output of this organization which can be properly termed
"national intelligence" is not impressive. The subjects are normally selected
on the initiative of the staff itself or as the result of discussions in the
National Security Council staff, where a member of the staff of the Office of
Reports and Estimates generally participates. In producing these reports the
Office usually employs the research of its own staff Instead of drawing to-
gether and coordinating contributions from departmental agencies. Such depart -
mental contributions are available to the Office of Reports and Estimatesunder
the terms of National Securlty Council Intelligence Directive No. 3 as inter-
preted in No. 3/1 { "Standard Operating Procedure for the Production of Staff
Intelligence") bdut in fact only a small number of the reports are actually
derived from departmental contridbutions. The customary procedure has been for
the Office of Reports and ZEstimates to prepare a basic draft which is then

circulated to the Departments of State, Army, Navy and Air Force for their
comments and concurrence or dissent. This procedure has proved to be ineffec-
tive as a means of producing coordinated national intelligence. The depart -
ments partlclpate more as outsiders reviewing the material of another agency
than as collaborators sharing responsibility in an enterprise of equal concern

to all.

In splte of the use of the system of concurrences for certain types of
reports, the position today of the Central Intelligence Agency 1s that of an
independent producer of national intelligence, the quality of whose product is
variable and the influence of which is questionable. The tendency within the
Central Intelligence Agency has been to emphasize the independent production

of intelligence and this emphasis has led to two results.

72 TOP SECRET

Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8




Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8

[ TP SECRET

In the first place, the intelligence produced dby the Central Intelligence

Agency has not always been relevant to policy requirements and has lacked effec-
tiveness. In the second place, there has been a fallure to develop coordinated
national intelligence vwhich would supersede independent departmental efforts

to produce over-all intelligence.

It 1s perhaps true that the efforta of the Central Intelligence Agency
have been criticized partly because the opinions expressed by the Agency were
occasionally at variance with the opinions held in the departments; dbut there
have been other reasons. The independent intelligence estimate 1s felt to be
useful but never decisive imasmmuch as the Central Intelligence Agency cannot
and does not by itself have all the specialized qualifications needed to pro-
duce national intelligence, and is not, as an independent agency, in constant
and intimate assoclation with the policy-makers and planners, a knowledge of

whose work and intentlons is indisﬁensi‘ble to sound intelligence.

- There is aleo criticiem that the product of the Central Intelligence Agemcy,
regardleas of 1ts quality or importance,gets formal circulation at the highest
levels in the Government even though 1its content may not coincide with the
views of departmental officials whose own information may be more reliable and
complete. There 18 1n fact a serious danger that the product of the Central
Intelligence Agency may be looked upon as coordinated mnational Intelligence,

which 1t usually is not.

What has happened is that the creation in the Central Intelligence Agency
of a large Office of Reports and Estimates performing, as will be emphasized
in the next chapter, a varlety of functions that are not truly related to the

coordination of national intelligence estimates, necessarily means that concern

[ TOP SECRET | . 3

Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8



Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8
with national intelligence problems is diminished, that the area of competition
with the departmental agencies 18 enlarged and that the Central Intelligence
Agency concentrates more on the independent production of intelligence than on

its coordination.

Administrative arrangements within the Central Intelligence Agency and
between the Agency and the other departments and agencies have contributed to
this situation, Personnel in the Office of Reports and Estimates who are
responsible for national intelligence (and this includes almost everybody in
part, inasmuch as national intelligence functions are scattered throughout all
parts of the Office) receive little guidance as to what they should report on.
To a large extent they select their own subjects and eatablish their own priori-
tlies, and this practice only increases the criticism from which much of the
product suffers. Finally, the liaison relationships with outside agencies are
unsatisfactory although this situation is largely the result of the lack of a
clear conception of the proper mission of the Central Intelligence Agency in

the coordination of intelligence opinion in the form of national estimates.

The most significant exception to a rather general fallure to coordinate

intelligence opinion in national estimates was a series of reports on Soviet
capabilities and intentions, beginning in March, 1948, by an ad hoc committee
of representatives o} the Departments of State, Army, Navy and Air Force under

the chalirmanship of the Central Intelligence Agency. This case 1llustrated

that, when properly used, the existing interdepartmental arrangements can, .

under the leadership of the Central Intelligence Agency, provide the President

and top policy-makers with an authoritative intelligence estimate.

After same initial delay following the receipt by the Army of a disturbing

74 . , TOP SECRET

Approved For Release 2003/08/18 : CIA-RDP86B00269R001100090002-8




v

Approved For Release 2003/08/18 : CIA-RDP86800269R00110009000?-
TOP SECRET

message from General Clay, the President onMarch 16, 1948 received from Central
Intelligence Agency a brief short-range estimate as to the likellhood of war,
discussed and concurred in by all the interested agencies. Divergent views had
been reconciled and a unanimous estimate drafted. The importance of this pro-
cedure, particularly in an emergency situation, is difficult to overemphasize;
it insures that all the Interested agencles have contributed to consideratlon
of the situation and establishes their collective responsibility for the esti-
mate. If divergences cannot be reconciled, at least the opposing points of
view can be identified.* The possibility of any one servic; arriving at a
false or completely contradictory estimate and of independent actions being

taken as a result 1s thereby reduced.

The procedure of consultation followed in March was in this particular
case largely fortuitous. There was at the time no regularly established pro-
cedure for such consultation. It wae not nor has it since beccme normal prac-

tice either for 'ordinary" or ‘'crieis" estimates as we belleve it should.

* The first message from General Clay was received on March 4th, but there
does not appear to have been Interdepartmental consultation before March
13th. Although views were at first divergent, the estimate of March 16,
1948, submitted to the President , was unanimously concurred in by the Central
Intelligence Agency and the intelligence agencies of the Departments of
State, Army, Navy and Air Force. It estimated the likelihood of war during
the ensuing 60-day period. However, the next estimate in the series, dated
April 2, 1948, which sought to extend the estimate beyond the 60-day period,
was accompanied by an Air Force dissent on the grounds that ths international
situation was so delicate that it would be unwise to speculate beyond the
short term.

The circumstances leading to the March 16th estimate received wide publicity
as a result of the reference to it in Vol. I, p. 17 of the Report of the
Committee on the National Security Organization (Eberstadt Committee), 1n
the following terms: "Testimony was presented to the Committee that in the
spring of 1948, a mistaken intelligence estimate, prepared by a departmental
intelligence agency, stimulated recommendations -- which if followed -- might
well have had serious consequences. Fortunately, in this instance, the Cen-
tral Intelligence Agency and other intelligence groups correctly evaluated
the available information in good time."

7
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the reconciliation of intelligence estimates the Committee would almost auto-
matically be able to assist the Director more effectively in coordinating in-

telligence requirements and developing sound arrangements for the coordination

of intelligence generally.

The membership of the Intelligence Advisory Committee, as we have pointed
out in Chapter IV, would include the Director of Central Intelligence as chair-
man, and representatives from the Departments of State,* Army, Navy and Alilr
Force and the Federal Bureau of Investigation. Ad hoc membership should be
given to other Agencies, such as the Atomic Energy Commission, Joint Staff and

Research and Development Board, whenever appropriate.

These revised arfax:gelnenta should make adequate provision for the handling
of major emergency situations so that there is automatic consultation and
collective responsibility when quick estimates are required. We have seen that
in the past such consultation has been largely fortultous and could not be
relied upon to operate pramptly.

This proposal would not affect the responsibility of the Joint Intelligence
Camittes to prepare strictly military estimates for the Joint Chiefs of
Staff and perform such other military duties as the Joint Chiefs of Staff might
assign. Through the membership of the Service intelligence chiefs on the In-
telligence Advisory Committee and through close 1liaison between the Joint
Intelligence Group and the new Estimates Division in the Central Intelligence

Agency, every effort should bDe made to insure the consistency of the Joint

* See below, page 159, for a discussion of the status of the State Department
representative.

b |
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Intelligence Committee's military appraisala and the broader national estimates

of the Central Intelligence Agency and the Intelligence Advisory Committes.

Whatever arrangement is decided upon, there are certaln general condi-
tions which must be observed, if intelligence estimates are to be sound and
timely. All information, whether it originates from intelligence sources or
whether it comes from other sources including operations, must be avallable
to the intelligence people who by putting together and studying all of the
bits of information must provide the overall interpretation. There is always
a dangerous tendency, particularly in time of crisis, when it can be most
serious, for vital information to be withheld on the grounds that the intel-
ligence personnel should not see it because 1t concerns operations or for
alleged security reasons. In other instances the disseminatiqn of vital but
sensitive material is restricted to & very few people at the top levels with
the result that those individuals who are most campetent to enalyze a particu-
lar situation are left out of the picture entirely. It is therefore neces-
sary that intelligence estimates be made in full light of our own policles and
operations. The preparation of such estimates should not be Impeded by any
barriers arising from security consideratlons or otherwise, which may Jeop-

ardize the soundness of the intelligence product.

Finally, any discussion of the preparation of national estimateswould be in-
adequate without two caveats. The first applies to those who prepare the estimates;
the second to those who may use them. Prejudice in the form of stubborn adher-
ence to preconceived ideas 1s likely tobe the gravest danger to sound intelli-
gence. Estimates are subject tothe risk of being colored and twisted to reflect

the prejudices of those who prepare them. This can best be countered by providing

e
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reasonable checks and balances as we have endeavored to do in the composition
and responsidbllities of the Intelligence Advisory Committee. If, for example,
the State Department, which may be wedded to a particular policy, presents the
facts distorted by faulty preconceptions, the final product, as reflected in
an intelligence estimate, will be defective. It 1s hoped that in such a case
the new Estimates Group of the Central Intelligence Agency will supply an ini-
tial corrective and that the non-State Department members of the Intelligence
Advisory Committee will have sufficient breadth of lnowledge to challenge the
State Department estimate. Likewlse, military estimates should be submitted
to scrutiny so that they are compatible with each other and avoid the error,

however unconscious, of magnifying the needs of thelr own branch of the Service.

The Intelligence Advisory Committee, if it functlons properly, and 1s as-
sisted by the disinterested work of the Central Intelligence Agency is the body
where such distortiona should be caught and corrected and the prejudices of
one mind challenged by the thinking of a mind which at least does not suffer

from the same prejudices.

In turn, prejudice on the part of the policy-makers may render them blind
even to brilliant achlevements of an intelligence service. They may Just re-
fuse to listen to what they do not like. Hence, nothing would be more dan-
gerous than to believe that if we once had an effective intelligence service
and an efficient intelligence estimating body, we would be immmne to a disaster

like Pearl Harbor.

This does not lead to the conclusion that intelligence 1s futile. It
merely shows its limitations. If the intelligence appraiser can keep from

twisting and coloring the data he receives and 1f the policy-maker can keep a
®
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relatively open mind and be prepared for continual re-evaluation of the assump-

tions on which he is relying, then sound intelligence estimates can be g

plllar of strength for our national security.

CONCLUSIONS AND RECOMMENDATIONS

(1) In the Central Intelligence Agency there has been confusion between
the responsibility of producing coordinated national intelligence estimates

and responsibility for miscellaneous research and reporting activities.

(2) The provisions of the Rational Security Act for the rroduction of
national intelligence estimates, as interpreted by the National Securlty

Council Intelligence Directives, are sound but have not been effectively

carried out.

(3) There should be created in the Central Intelligence Agency a mmall

Estimates Division which would draw upon and review the specialized intelli-

gence product of the departmental agenciles in order to preparz coordinated

national intelligence estimates.

(4) Under the leadership of the Director of Central Intelligence, these
estimates should be submitted for discussion and approval by the reconstituted

Intelligence Advisory Committee whose members should assume collective respon-

8ibility for them.

(5) Provision should be made in these arrangements for the handling of

crisis situations when coordinated estimates are required without delay.

(6) Coordinated intelligence estimates produced in this way must, in

order to be effective, be recognlized as the most authoritative estimates avail-

able to the policy makers.

[ TOP SECRET ] | 8l
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CHAPTER VI

SERVICES OF COMMON CONCERN:
INTELLIGENCE RESEARCH AND REPORTS

PROPOSED RESEARCH AND REPORT'S DIVISION

We have recommended 1in the preceding chapter that there be created a
small, high-level Estimates Division tc concern itself primarily with the cor-
relation of national intelligence, subJect to final approval by the Intel-
Zigence Advisory Commlittee. If the responsibllity of the Central Intelligence
Agency for the production of national intelligence 18 assumed by this Esti-
mates Divieion, there will remailn certain research and intelligence reporting
functions now being performed by the Office of Reports and ZEstimates which
might properly be carrled out as a service of common concern by a newly con-
stituted "Research and Reports Division". Other activitiss of the Office of
Reports and Estimates should be dlscarded as being superfluous or competitive

with the proper activities of departmental intelligence.

There is presently within the Office of Reports and Estimates a nucleus
fdr the proposed Research and Reports Division in fields of cammon concern.
It includes the Scientific Branch, which should be strengthened and have re-
attached to it the Nuclear Energy Group; the Map Branch, which produces maps
and map intelligence as a recognized common service; the Economic and Trans-
portation Panels; and some elements from the Geographic Branches. To these
there should be added the Forelgn Documents Branch of the Office of Operations
(See below, page 103) and the library, biographical and other registers and in-

dices presently maintained by the Office of Collection and Dissemination. .

Generally speaking, this Division will be responsible for authoritative

research and reports in economic, scientific and technologlcal intelligence,

‘ 83
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the maintenance of central reference facilities, and such other matters as are
deemed of common concern. To the extent necessary, it will also coordinate the
activities of the oth'er agencles in these fields. Its staff should include in
appropriate cases adequate representation from the State Department and Serv-
ices so that, subject to policy guidance fram the principal consumers, its
products will represent the coordinated opinion of the best available talent

and should be fully responsive to the requirements of the consumer agencles.

In this chapter we suggest the type of activity which should be discon-
tinued as unessential or duplicative, the type of activity which should be
retained asa common service and same activities, not presently carried out in
the Office of Reports and Estimates, which should be performed by the proposed
Research and Reports Division as services of common concern. It would be the
responslbility of the National Security Council, acting on the advice of the
Director of Central Intelligence and the Intelligence Advisory Committee, to
determine which of these central services might properly be performed, and we
believe that fhe Coordination Division (reconstituted Interdepartmental Co-
ordinating and Planning Staff) should examine this problem and prepare the

necessary plans.

PERIODICAL SUMMARIES

The Office of Reports and Estimates presently produces current intelligence
in two principal forms: a top secret Daily Summary and a secret Weekly Summary,
The former comprises abstracts of a amall number of incoming and outgoing
cables received during the preceding twenty-four hours. Approximately ninety
per cent of the contents of the Daily Summary 1s derived from State Department

sources, including both operational as well as 1intelligence material. There
84 TOP SECRET
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are occasional comments by the Central Intelligence Agency on portions of the
Summary, but these,for the most Part, appear gratuitous and lend little weight
to the materlal itself. The result is a fragmentary publication which deals
with operations as well as intelligence, without necessarlly being based on the
most gignificant materials in either category. In a summary of this type, cir-
culated to the President and the highest officials of the Govermment, there is
an inherent danger that it will be misleading to 1ts consumers. This is because
it is based largely on abstracts of State Department materials, not in histor-
lcal perspective, lacking a full knowledge of the background or policy involved

and with little previous consultation between the Central Intelligence Agency

and the State Department. Moreover, it is incomplete because it 1s not based on

all the most important materials.

The Weekly Summary is more widely circulated than the Daily Summary, but
also represents primarily political reporting and competes for attention with
geveral departmental weskly summaries, particularly those of the State Depart-

ment and the Department of the Army.

St11l another periodical publication is the monthly "Review of the World

Situation."

These summaries, particularly the Daily, are the subject of considerable
controversy and are received with expressions ranging from moderate interest
to strong criticism. The Weekly and the Daily are, to a certain extent, duplica-
tive in that the State Department, to which political 1intelligence has been
assigned as an area of daminant interest,also disseminates ite own operational
and intelligence summaries on the highest levela. As both Summaries consume
an inordinate amount of time and effort and appear to be outside of the dcmain

“5
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of the Central Intelligence Agency, we believe that the Daily, and possidly
the Weekly, Summary should be discontinued in their present form. We do, how-
ever, appreciate the fact that, to some extent, there may be a need for such
sumaries, and we suggest that the newly constituted Coordination Division ex-
amine the situation to determine whether there is such & need and how it can

best be met.

MISCELLANEQUS REPORTS AND MEMORANDA

The Office of Reports and Estimates also produces a varlety of other re-
ports, studies and summaries. Same of these are strategic and basic studies
on foreign countries or areas, presenting the political, economic and military
situation. Others are intended to be estimates of current international prob-
lems. These are formal reports,dealing with a varlety of subJlects ranging from
"Possible Developments 1n China" to "Opposition to the ECA". These estimate-~
type reports are circulated throughout the various agencies for the purpose of
obtaining concurrence or dissent. But the fact that they are so circulated in
no way means that they are properly coordinated estimates which represent the
best thinking on the subject under review. They often deal with topics which
ere not particulariy relevant to departmental problems or national is8ues,
with the result that the various agencies often feel that 1t is an imposition
to be burdened with the responsibllity for reviewing these documents, making
appropriate comments and noting concurrence or dissent.

The Office of Reports and Estimates also initiates more informal }eports
by means of intelligence memoranda produced spontaneously or in answer to spe-
cific requests. These are not coordinated by circulation through the other

sgencies. Subjects again differ widely and include such topics as "Soviet

86 TOP SECRET
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Much of this production is academic » tends to duplicate wark in other de-
ﬁa.rtnente, has little relation to national intelllgence, and ie not produced
as a recognized service of ccmmon concern. On the other hand, same of this
production might, subject to general agreement, be performed as a central com-
mon service. In our opinion, the newly constituted Research and Reports Divi-
sion should refrain from the production of essentlially political studies and
miscellaneous reports and should concentrate its effort upon the production of

reports in those fields clearly asgigned to 1t as recognized services of com-

mon concermn.

THE NATIONAL INTELLIGENCE SURVEY

Under Natlonal Security Council Intelligence Directive No. 3, the Central
Intelligence Agency is charged with preparing an outline for +the National In-
telligence Survey -- an extensive series of basic studies on all countries and
areas of the world -- and with coordinating the necessary departmental contribu-
tions. This study has been assigned to the Office of Reports and Estimates,not
as the producer, but rather as coordinator of the program,under specifications
and priorities approved by the Joint Intelligence Committee. This coordination
i1s achieved through the allocation of topics for research and production for
the particular purpose of the Survey series,but there is no provision for cen-

tralization or coordination of current production 1n these fields.

Under this series, various chapters and sections have been farmed out to
the State Department,the Services s and other qualified agencles. For instance,

the Army has been assigned the responsibility for the sections on transportation

and communications. The assigmment of these sections does not mean that Army

is recognized as having either primary interest in, or continuing responsibility

[Toe stctT | &
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for, intelligence with respect to transportation and commmnications. For the
purpose only of the handbooks,the National Intelligence Burvey eliminates dup-
lication of production in certain fields and provides temporary editorial
coordination of basic intelligence through the allocation of topics. It does

not solve the problem of centralizing or coordinating continuing research and

production in the filelds of common interest.

ECONQMIC, SCIENTIFIC AND TECHNOLOGICAL INTELLIGENCE

The Office of Reports and Estimates appearsto have made no serious attempt
to produce coordinated estimates or authoritative intelligence in the fields
of econamic, technological and scientific intelligence, in which no department
is recognized as having a dominant interest. The six Geographic Branches » the
Scientific Branch and a number of the Consultant Panels are variously interested
in these flelds but have seldom produced authoritative Intelligence contribu-
tions therein. We have found in our examination of the Central Intelligence
Agency, State Department and the three Service intelligence agencies that there
i1s much duplication and little coordination of production on these subjects.
Although often along parallel lines, studies are independently produced by the
various agencies and do not, therefore, represent the best available coordinated

opinion.

There has been an attempt in National Security Council Intelligence Direc-
tive No. 3 to gulde the effort of the various agencies into coordinated chan-
nels by the allocation of certain filelds of dominant interest, but in the

fields of econamic, scientific and technological intelligence, each agency is

authorized to produce 1in accordance with its needs. Thus, it 18 in these

flelds, left open to all agencies and for which responsibility 1is now

”
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divided and diffused, that the proposed Research and Reports Division could

perform a valuable service of common interest by centralizing or coardinating

resgearch and intelligence production.

25X1

It 1s doudbtful whether such & high degree of centralization in these fie 1ds,
including scme essentially military intelligence,is desirable in this country.
i - Our Service intelligence agencies have been assigned fields of dominant interest,
’ and they will continue to produce military intelligence within these areas.
However, even if each intelligence agency confines i1tself almost entirely to

the production of 1intelligence within its field of dominant interest ; there

e ae e

remains a vast area of common interest in such neceesary supporting flelds es

economic, scientific and technological intelligence.

The economic field could include, for example,industrial production, eco-

3 nomic resources, metallurgy, fusls, power, communications and telecommmunications.

TOP SECRET | 89
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These are some of the subJects where there 1s present. duplication among our
sgencies and in which a great econamy of effort and improvement of product
would result if intelligence were produced centrally. To provide an effective
contribution, the centrally produced reports on econamic and industrial matters
must represent the most autharitative coardinated opinion on the subject and
must be accepted as such by the consumer agencies. A principal new consumer
would be the Estimates Division, recommended in the preceding chapter. We
aleo recognize that the requirements of the various agencies in these matters
of common concern will differ, and that each agency will need to adapt to its

own particular problems the intelligence produced in these fields.

Few subJects of intelligence are more impartant than science and tech-

nology, and yet little success -has been achieved in this country toward coor-
dinating intelligence collection and production in these .fields. Among the
agencies which are interested and in a position to contribute are not only the
Céntral Intelligence Agency, the State Department and the three Services, but

also the Atomic ZFEnergy Commission and the Research and Develomment Board.*

We believe that there is an obvious need far more centralization of scien-
tific intelligence. Where centralization is not practical there should be the

closest coordination among the existing agencies through the use of committees

90 , TOP SECRET
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such as the present interdepartmental eatomic energy Iintelligence committee
which works in consultation with the Nuclear Energy Group of the Office of
Special Operatione (See below, page 11%), A strong Sclentific Branch, as a com-
mon service within the Central Intelligence Agency, would be the logical focal
point for the coordination and appropriate centralization of scientific intel-
ligence. There appears to be no overriding reason for the segregation of the

Nuclear Energy Group within the Office of Special Operations, and 1t would be

proeferable to reattach this Group to the Scilentific Branch, even though some

insulation may be necessary for security reasons.*

To fulfill its responsibilities as the chief analytical and evaluating
unit for scientific intelligence, and consequently as the principal guide for
collection, the Branch would have to be staffed by scientists of the highest
qualifications. We appreclate that in such a Branch it would be impossible to
obtain a leading scientist for each of the many segments of sclentiflc and tech-
nological intelligence, but we believe that a staff of moderate slze and of
high quality can cope with the normal research and evaluation,co-opting, where
necessary, personnel from such orgenizations as the Research and Development

Board and the Atomic Energy Commission.

CONCLUSIONS AND RECOMMENDATIONS

(1) In addition to the Estimates Division recommended in the previous
Chapter, there should be created out of the present Office of Reparts and Es-
timates a Research and Reparts Division toaccomplish central research in, and co-

ordinated production of, intelligence in fields of common interest. The staff

* We understand that since this report was written steps have been taken to
create a separate Office of Scientific Intelligence which 1s to include the

Nuclear Energy Group.
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of this Division should include sufficient repregentation fram the State De-
partment and the Services to insure that their needs are adequately met.

(2) The Coordination Division (reconstituted Interdepartmental Coor-
dinating and Planning Staff) should be given the responsibility for studying
the actual scope of the Research and Reporte Division and for recammending
those services of common concern which should be performed centrally.

(3) The propriety of the preparation by the Central Intelligence Agency
of essentlally political summaries should be reviewed, taking 1into considera-

tion the need for such summaries, the exlstence of a number of duplicating
sumaries and the particular capabilities of the 1ndividual departments to

prepare them.

(4) The various reports, studies and summaries which are not national

intelligence or recognized services of cammon concern should be discontinued.

92
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CHAPTER VII

SERVICES OF COMMON CONCERN: '
THE COLLECTION OF OVERT INTELLIGENCE

ILLEGIB

The Office of Operations, under an Assistant Director, performs a central

common service through the collectionof overt intelligence

\Foreign Documents Branch ex-

ploits foreign language documents and forelgn periodicals and press for intel-
' ILLEGIB
ligence purposes.
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25X1

FOREIGN DOCUMENTS BRANCH 25X1

The Foreign Documents Branch is engaged in completing its exploitation of
large quantities of materials captured during the recent war. In addition, it
monitors current press and periodical publications and besides these routine
translations it occasionally translates specific documents upon request. It

also maintains for the various consumer agencles a continuing program of

103
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abstracting from periodical publications apecific materials in such fields as

electronics, transportation, etc.

There is a constant and large flow of production from the Foreign Doocu-
ments Branch in the form of extracts from the foreign press; curremt periodical
abstracts, both general and technical, doa.li.ngi with items of intelligence value
contained in Soviet and other foreign periodicals; an industrial card file rec-
ord for inclusion in the Foreign Industrial Register of the Office of Collec-
tion and Dissemination; bilographical intelligence reports; a bidliography of
Russian periodicals, special accession lists and various translations of ocur-

rent material to meet continuing requirementa.

Inasmuch as it is virtually impossible to have a large pool of expert
translators who are at the same time specialists in various fields, it is most

important that the work of an agency such as the Foreign Documents Branch be

performed in close relationship to and under the constant guidance of the con-

sumer agencies. It would, therefore, soem‘

j It would be preferable

for the Foreign Documents Branch to be a part of the proposed Research and

Reports Division suggested in Chapter VI,

CONCLUSIONS AND RECOMMENDAT IONB
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(4) The Foreign Documents Branch should be made part of the proposed
Research and Reports Division if one is created.

STAT
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CHAPTER VIII

SERVICES OF COMMON CONCERN:
THE COLLECTION OF SECRET INTELLIGENCE

Under normal peacetime conditions, the bulk of the informetion on which
a government bases its actlonin the international fileld 1is obtainable by overt
means -- that 1s to say, through iiplomatic and military establishments,
through the press, scientific and technical publications and the normal chan-
nels of trade and international intercourse. With these facilities availlable,
the collection of intelligence in peacetims through secret msans assumes rela-
tively secondary importance. In fact , a8 mentioned above, insofar as our own
Government 18 concerned, covert collection of intelligence was a negligible

factor prior to World war II.

Today it 18 an understatement to descride conditions as merely abnormal.
They are uniquely difficult from the viewpoint of intelligence. Where Com-
muniat.regimas are in control the ordinary means of securing information
are generally lacking. In these areas, it 1s true, we have a few diplo-
matic missions and here and there scme consular establishments. Their staffs,

however, are so restricted and spied upon that they cannot perform their usual
infarmation gathering functions. Even the type of information that 1s
available for the asking here in the United States is wnobtainable there.

In this whole great area of communist domination 1t is not only mil itary
information which is kept secret, but it is hard to get even simple and
seenmingly innocuous details relating to the econamic, financial and polit-
ical developments which may furnish vital clues +to political and military
trends.

(o -
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Also, the methods of fifth column penetration practiced by the Communists
follow a unique pattern in various foreign countries and in the United States

which calls for the best that we have in the field of counter-intelligence.

As a result of this,there is an urgent call upom our skill and ingenuity
to find methods of informing ourselves about Iron Curtain countriea. As we
cannot do 1t adequately by orthodox methods » &n increasingly heavy burden is
pPlaced on.our secret intelligence and counter-intelligence and hence they have
today a higher priority in our over-all intelligence picture than in the past.
THE CHARTER OF THE CRNTRAL INTELLIGENCE AGENCY TO CONDUCT SECRET INTELLIGENCE
ACTIVITIES

The responsibilitiesof the Central Intelligence Agency for the collection
of covert intelligence abroad are performed as a "service of common concern"
in accordance with the terms of Natiomal Security Council Intelligence Direc-
tive No. 5 of December 12, 1947. (See Annex No. 11). Unlike the collection
of overt intelligence » vhere the mission of the Central Intelligence Agency 1s
a limited one » the collection of practically all covert foreign 1ntelligence

1s assigned to the Agency.

Intelligence Directive No. 5 gives to the Central Intelligence Agency the

following duties:

8. To conduct all organized federal espionage operations abroad,
except for agreed activities by other departments and agencies.

b. To conduct all organized federal counter-espionage abroad, in-
cluding occupied areas.

c. To coordinate covert and overt intelligence collection, and to
coordinate the activities of casual agents employed on covert missions by

108 TOP SECRET
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Protecting gecurity, It is argued that the penstration of a centralized
esplonage agency might destroy its entire roste.r of agents, leaving the nation

without an effective secret intelligence service in time of crisis, whereas
renetration of one of soveral esplonage units might destroy ita networks, but

would leave those of the others untouched.

We consider this view to be largely theoretical, provided ©8planage is
properly conducted to keep the identity of chains entirely separate ang if
Proper security is maintained in the central office. In any event, we feel
that this danger is leas serious than the confusion and overlapping in the
fleld of esplonage which would result if gseveral servioces were engaged in 1t,
Adopticn of a oentra.li‘zed esplonage structure has meant that, except for cer-
tain operations in occupied areas, the foreign covert operations of other
agencies of the Government have been dissolved or turned over to the Centra.
Intelligence Agency,

ORGANIZATION OF THE OFFICE OF SPECTAL OPERATIONS

The Central Intelligence Agency does not enter the intricate field of
foreign espionage a.nd counter-espionage without some background of experience,
The covert operations unit, lnown as the Office of Special Operations (0s0),
is in effect the legatee of the operating experience, the records, and many
of the personnel of the gecrst intelligence (SI) and counter-espionage (X-2)
branches of the former Office of Strategic Services ana Strategic Services

Unit, War Department,
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field stations originally opened by the Office of Strategic Services and
maintained by the Strategic Services Unit. In i1ts headquarters structure it
has drawn heavily upon the previous experience of these organizations in

conducting war and post-war operations.

Administratively, the Office of Special Operations 1s on the same level -
as the ),fonr other Offices of the Central Intelligence Agenocy. Contact with
the Director 1s mailntained almost exclusively by its chief, the Assistant
Director for Special Operations, and his deputy. The Assistant Director's
pPersonal staff also includes an Executive Secretary, whose duties are ap-
Proximately that 5f an executive officer, and several consultants and advisers
who deal with particular aspects of agent operations, archives, budget and
the like,

Under the Assistant Director, the organization 1s divided into three ma jor

operating groups.

The Operatiuns Group 1s responsible for the actual conduct of eapionage
and counter-espionage. Its major subdivisions are seven regional branches,
each of which controls and guides covert_, operations in the particular ares
abroad for which it 1is responsible. These operating branches function inde-
pendently of each other except at the top level,where branch chiefs coordinate
operations involving more than one area. Securlty of branch operations is thus
falrly well maintained within headquarters. It 1s the policy to assign person-
nel to a particular area or country for considerable periods to gain adequate
background for sound operations. Arrangements exist for the asslgnment of
headquarters personnel to the fleld, and vice versa, although a comprehensive

program for rotation of persomnel has not yet been worked out.

"
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Several gtaff units, including a deputy chief of operations for counter-
easplonage, assist the branchea in directing operations of rarticular kinds,
and in assuriog orderly dissemination of the secret intelligence materials

obtained ag a result of operations.

The dcientific and technical section of the Office of Special Operations
asglats the regional branches in directing opsrations likely to produce infor-
mation in themses fields. The section worke closely with the KNuclear Energy
Group of the Offios and has some contact with the Sclentific Branch of the

Office of Reports and Estimates.* For 1ts own part, it receives direction
through the Nuclear Energy Group, departmental intelligsnce collection requests

sulmitted via the Office of Collection and Dissemination, and the Scientific

Branch, Office of Reports and Estimates.

The Information Control Section 1s concermed with directing the work of
the regional branches, analyzing and controlling theilr output, and reviewing
the comments on reports of the Office of Special Operations received from the
Office of Reports and Estimates and occasiomally from departmental agencles.
This 1s the point +to which intelligence requirements of other agencles are
sent by the Offioce of Collection and Dissemination. It is responsible for the
editorial review of intelligence reports prepared by the branches of the Office

of Special Operatioms.

Approved reports are forwarded by the Information Control Section to the
Office of Collection and Dissemimmtion, which then determines the agencies to
vhich they will be disseminated. When urgent dissemination is required by the

nature of a report received, mermbers of the section may deliver it personally

* See footnote below, page 115.
2
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to authorized recipients. This distribution 1s subject to review by the Office

of Collection and Dissemination,which xmay extend it to other agencies on its own
initiative. In line with our recommendation, given below,tc give the Office of
Special Operations greater independence and autonomy and to bring it in closer
contact with the principal users of 1its product, ve recommend that the power to
determins dissemination of its reports should rest largely in the Office of
Special Operations iteelf. In order to bring the Office closer to its chief
consumers, we also recommend that there be included in phe Information Control

Section representatlves of each of the Services and of the Department of State.

Training of staff members and c&réer agents 1s undertaken by the training
section of the Operations Group. Several courses in basic and advanced intel-
ligence are given to administrative and operational personnel. The courses
emphasize practical problems of field operations, not only for administrative
and secretarial personnel, but also for staff members who will conduct opera-
tions. The building of a corps of trained personnel for secret intelligence
work 1s one of the cruclal problems which the Office of Special Operations has

to face.
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As we mentioned in Chapter III,consideration 1is now belng given 1in the

Central Intelligence Agency to the removal of all of these services except for

and commmications to the Executive

for Administration where they would be beyond the direct authority and comtrol
of the Assistant Director for Special Operations.

We consider that the Office of Special Operations and itg cloeely related
services should be largely autonomous and self-gufficient. Hence » we believe
that this proposed transfer of its administretive services is wnseownd. From
the point of view of intermal pecurity we alac depcrecate, it. As a general
rule, secret administrative support should be as close and as acceagible to
secret operations as possible. The most elementary rules of security are
breached when overt and covert administrative units are placed together; and
by the same toksn the unique character of secret operations renders inapplicable
most ordinary rules of administration. Removal of administrative support from
the direct authority of the official responasidle for secret operations would

vitiate his ability to conduct the very operations with which he is charged.

The third major division of the Office of Speclal Operations is the

Nuclear Energy Group. Unlike the Operations and Administrative Divisions

which we have discussed above, it has no direct contact with agent operations

or collrection but 18 an analyzer and oconsumer of gecret intelligence. Its
character, indeed, 1s that of a reports staff studying foreign research and

developments in the field of nuclear energy. Historically, the Group was

14 -
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organized in the Manhattan District and was transferred to the Central In-

telligence Agency at the time of the creation of the Atamic Energy Commiasion,
Attached first to the Director of Central Intelligence, it was later transferred
to the Sciemntific Branch of the Office of Reporta and Estimates where, because
of its analytio and reporting functions, it logically belonged. It was after-
wards (early 1948) moved to the Office of Special Operations because of dif-

ficulties within the Scientific Branoh,

The success of the Nuclear Energy Group will be measured in terma of the
effectivenesa of its relationship to the Atomic Energy Commission, one of its
major consumers, and to the National Military Establishment., The Group's work
with these agencies has been considerably improved in recent months by the
appointment of a highly oampetent sclentist as the Chief of Intelligence in the
Atamic Energy Commission and the functioning of an inter-agency committee con~

cerned exclusively with atomic energy intelligence,

As ve have indicated, it is obvious that from a functional point of view,
the Nuclear Energy Group does not belong in the Office of Special Operations.
As a research unit, its place 1s clearly with the Scientific Branch of the
proposed Research and Reports Division, the successor to the Office of Reports

_and Estimates.*

Before concluding our survey of the headquarters organization of the
Office of Special Operations, we wish to add a recommendation to which we
attach particular importance and which affects the relationship of this Qffice

to other covert activitiea of the Central Intelligence Agency.,

* See above, Chapter VI. Since this report was drafted, we understand that
steps have been taken to tranafer the Nuclear Energy Group to a new Office
of Scientific Intelligence.
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In Chapters VII and IX we briefly consider the similarity of the opera-

tione and administrative problems faced by the Office of Speclal Operations,

the 0ffice of Policy Coordination a.nd| |the Office of

Operations. All three offices carry on activities of a highly confidential
nature, These activities are inter-related and require close coordination.
In addition they are able mutually to serviqe each other. This 18 particularly
true of the overseas operations of the Office of Special Operations and the
Office of Policy Coordination. We recommend that the three activities be
placed under the common control of a single directing head who would be one
of the chief assistants of the Director. The three Offices might be set up as
separate branches of a common service of secret activities which should enjoy
large autonomy within the Central Intelligence Agency and might appropriately
be called Operations Division. Whether eventually a closer merger of the
three activities should be effected can best be determined in the light of

experience,

As a pé.rt of such a central organization devoted to covert operations,
centralized administrative services should be established under the single
chief of covert activities, and should not be identified with or combined with
the administrative arrangements made for the balance of the Central Intelligence
Agency. The covert organization thus established should, in particular, under-
take 1ts own personnel recruitment, using the facilities of the personnel
section of the Central Intelligence Agency only insofar as they appear to serve

the purpose of the covert organization.

In making this recommendation, we appreciate that the Office of Policy

Coordination under NSC 10/2 has a special relationship to the Secretary of

116 TOP SECRET
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State and the Secretary of Defense. We believe that substantial benefits
would accrue in having this same relationship established, through the head of

the Operations Division, with both of the secret overseas activities of the

Central Intelligence Agency, assuming that |

brought together in the manner we recommend above.

In this recommendation we have also had inmind the desirability of quickly
establishing a partioularly close relationship between the secret activities
of the Central Intelligence Agency, the Military Establishment and the Joint
Chiefs of Staff 1in case of war, If the measure of autonomy we suggest for
these services 1s achleved, they could be attached, without delay, to the
Secretary of Defense or to the Joint Chiefa of Staff, if the National Security

Council should consider thia advisable,

Subject to the foregoing recommendation, we bellieve that the headquartersa
organization of the Office of Speclal Operations 1is soundly conceived and has

made a satisfactory start toward setting up our secret intelligence work,

25X1
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The Central Intelligence Agency should then endeavor to reverse the
present unfortunat.e trend where it finds itself advertised almost exclusively
as a secret gervice organization and become to the public the centralizer and
coordinator of intelligence, not the secret gatherer, If the changes we are
recommending are effected, they would furnish a good point of departure for

the Central Intelligence Agency to do this.

COUNTER-ESPIONAGE

Espionage and counter-esplonage have been .unified in the Operations Group

. L]
of the Office of Special Operations, Thie arrangement represents a departure

124 TOP SECRET
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from the wartime structure of the Office of Strategic Servicesd in which thege
activities were conducted 1in separate branches. It is also different from
most foreign mervices, which have separate esplonage and counter-espionage
branches, integrated only through their chiefs. Possidbly because of this
organizational wmification counter-espionage has not yet been adequately ex-
plolted as a source of positive intelligence information, as a chamnel for
deception, as a means of protecting espionage operations and as a basis for

penetrating fifth column operations abroad, which may be tied in with fifth

colum operations here.

The techniques of esplonage seem somewhat simpler than those of counter-
espionage, and the former goenerally 1s agsumed topromise more decisgive resulta.
Factors such as these have influenced th; concentration of the Office of Special
Cperations on esplonage problems. It seems apparent that the present counter-
espionage staff of the Office of Special Cperations should be materially

strengthened and more intensive counter-espionage work promoted.

Cwing to the subordination of counter-espionage to esplonage, the ex-
ploitation by the Cffice of Special Cperations of counter-intelligence oppor-
tunitles and 1ts general approach to the problems of counter-intelligex{ce have
not been markedly successful. Its lialson arrangements with the Federal Bureau
of Investigation, which 1s charged with all counter-espionage responsibllities
in the United States, except those affecting personnel of the Armed Services,
have been limited for the most part to exchange of informetion on suapect

individuals.

Full collaboration on counter-espionage plans and operations has not yet

been achleved, and neither organization 1s fully acquainted with the over-all
1]
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program of the other. Since the danger of forsign osplonage and the menace of
fifth column activities does not stop or start at our nationsl boundaries, it
i1s deslirable that the two agencies most concerned with counter-esplonage should
maintain closer relations with each other. We have already pointed out in
Chapter IV the extent of the responsibility of the Central Intelligence Agency
to insure coordination of certain counter-intelligence activities of the
Goverrnment, We can only observe here that a ma jor aspect of such coordination

i1s a close working relationship between the Office of Speclal Operations and

the Federal Bureau of Investigation.

25X1
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THE NEED FOR POLICY DIRECTION OF SECRET INTELLIGENCE

To be genulnely effective, secret intelligence operations must be directed
toward the 1intelligence objectives of greatest importance to the Government.
Today, as we mentioned above, the Office of Speclal Operationa lacks the
direction which 1t needs to insure the maximum relevancy of its operations to
the problems of foreign and military policy. It 1s, indeed, a fundamental
failing of the American intelligence services that, in general, they are not
advised of the current needs of policy-makers. Unfortunately, continuing ef-
fort 1s rarely made by intelligence consumers to guide intelligence activities

toward the most meaningful targets.

The formal requirement lists of the military services are recelved by the

Office of Special Operations; generally speaking, these are of a "spot", short-
term nature. They are often tranamitted with the implied expectation that the
deglired anavers can be egecured almost immediately. Adequate guidance from
the State Department is lacking, except 1in the cases of a few officers of the
Office of Special Opera.tions who maintain personal contact with policy officers

in the State Department. No regular evaluatory or other comments are received

on the 1intelligence reports put out by the Office except from the Office of
Reports and Estimates which is not necessarlly the best source for esuch Judg-
ments. It 1s thue deprived of the guldance in specific cases whilch Service

agencles and the State Department could supply.

We belleve that these deficlencies would be remedied, at least in part,
by the attachment to the Office of Special Operatlions, as suggested earlier in
this chapter, of representatives from the Department of State and the Services
and by the creation of a more direct relationship to the Secretarles of State

and Defense.
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GENERAL APPRATSAL

In appraising the general results of the operations of the Office of
Special Operations, 1t 1s too early to arriveat definite conclusions. Certain
operations now bdeing conducted, hitherto lacking in results, may prove to be
of the first importance at some time 1n the future. It can be sald, however,

that the Office has been successful in securing certaln categories of valuable

intelligence.

Many priority targets of secret intelligence remain untouched.

We recognize the vast

difficulties of this type of undertaking and the need for extreme caution.

Throughout the departmental intelligence services, as we have remarked
earlier, there exists agenerai feeling that the results of secret intelligence
operations have not yet attained the level which the current concentration of
Personnel and <funds should warrant. This, we believe, 1s in part due to the
lack of sufficiently intimate lialson between the Office of Special Operations,

the Services and the State Department.

In thus assessing achievements » 1t cannot be forgotte.n that the agency is
8till very young. Thie 18 the reason for some of the defects which have been
pointed out in the foregoing discussion. The organlzation does have the serv-
ices of some highly talented and experienced pérsona s both in headquarters and
in the fleld. Thelr presence gives promige of systematic improvement for their

work as a whole.
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CHAPTER IX
SERVICES OF COMMON CONCERN:

THE CONDUCT OF SECRET OPERATIONS

RELATIONS BETWEEN SECRET INTELLIGENCE AND SECRET OPERATIONS
The collection of secret intelligence 1s closely related to the conduct
of pecret operations in support of national policy. These operations, includ-
ing covert peychologlical warfare, clandestine political activity, sabotage and
guerrilla activity, have alwaye been the companions of secret I1ntelligence.
The two activities support each other and can be disassociated only to the
detriment of both. Effective secret intelligence 1s a prerequisite to sound
gecret operations and, where security considerations permit, channels for
aecret intelligence may also serve gecret operations. On the other hand, al-
though the acquisition of intelligence is not the immediate obJective of secret

operations, the latter may prove to be amost productive source of intelligence,

It was bYecause of our views on the intimate relationship between these
tvo activities that we submitted our Interim Report No. 2, dated May 13, 1948,
"Relations Between Secret Operations and Secret Intelligence," which was a
comment on proposals, then before the National Securility Council, for the ini-
tiation of a program of secret operations. In that report we made the follow-

ing observations:

*"In carrying out these epecial operations, the Director [;f Secret
Operationg and hisg staff should have intimate knowledge of what is being
done in the field of secret intelligence and access to all the facilities

wvhich may be built up through a properly constituted secret intelligence

network. Secret operations
rovide one of the 3
the information gained from secret intelligence must immediately be
put to use in guiding and directing seecret operations. In many cases it

is necessary to determine whether a particular agent or chain should
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THE OFFICE OF POLICY COORDINATIOR

The National Security Council 11; creating within the Central Intelligence
Agency, in accordance with Section 102 (d) (5) of the National Security Act,
the Office of Special Projects (now known as the Office of Policy Coordination)
recognized these views to the extent that both secret intelligence and secret
operations were included within the same organization. However, this action
did not go as far as we had recommended, with the result that the Office of
Policy Coordination (secret operations) and the Office of Special Operations
(secret intelligence) are not bound together by any special relationship and

operate as entirely separate Offices.

Although 1t 1s too early to appraise the accomplishments of the Office of
Policy Coordination which has been 1n existence only a few months, experience
has, in our opinion, already shown that the organizational relationship be-
tween it and the Office of Speclal Operations should be closer. Although the
_problems with which the two Offices are concerned are so intimately related,
there is no arrangement for coordinating their operations under common direc-

tion except insofar asthey are both under the Director of Central Intelligence.
132 |
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Even this relationship is weakened by the fact that NSC 10/2 which created the

Office of Policy Coordination provides that "for purposes of security and of
flexibility of operations and tothe maximum degree consistent with efficiency,
the Office of Special Projects shall operate independently of other components

of Central Intelligence Agency." Thus,complete separation was made mandatory.

The Office of Policy Coordination, whichis the only Office in the Central
Intelligence Agency created by direct order of the National Security Council,
1s aleo given a special position in that its charter provides that the Direc-
tor of Central Intelligence shall be responsible for "insuring, through desig-
nated representatives of the Secretary of State and of the Secretary of Defense,
that covert opefations are planned and conducted in a manner consistent with
United States foreign and military policies and with overt activities" and
that dlsagreements between the Director and these representatives shall be re-
ferred to the National Security Council for decision. Furthermore, the Chief
of the Office of Policy Coordination can be appointed only upon nomination by

the Secretary of State and approval by the National Security Council.

In practice, the Office of Policy Coordination enjoys a position which
gives it direct ties to the Department of State and the National Military
Establishment and support from them not enjoyed by the Office of Special Opera-
tione. Consequently, the two activities which should be closely integrated
are in fact operating with different outside guidance and support, with dis-
similar charters, and they occupy a different status within the Central Intel-

ligence Agency.

In our opinion, this situation is unsound. The close relationship between

these two zctivities, as pointed out above, needs to be recognized along with
133
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the fact that secret intelligence requires the same degree of control and sup-
port from the State Department and the Military Establishment as secret opera-
tions. As recommended 1in Chapters VII and VIII, we propose therefore that
these two actlvitles be closely integrated (along with parts of the Office of
Operations) in a single Operations Division which would enjoy considerable au-
tonomy, in accordance with our over-all recommendations for changes in the

organization of the Central Intelligence Agency.

As ve have stated above, the operations of the Office of Policy Coordina-
tion have been so recently initiated that it 1is premature to comment upon them
in any detaill. We believe, however, that the Assistant Director in charge of
the Office of Policy Coordination 1ia proceeding wisely in building slowly in

thie most difficult field. .

CONCLUSIONS AND RECOMMENDATIONS

(1) The close relationship between covert intelligence and covert opera-
tions and the fact that the latter 1s related to intelligence affecting the
national security justifies the placing of the Office of Policy Coordination

withia the Central Intelligence Agency.

(2) The Office of Policy Coordination should be integrated with the other

covert Office of the Central Intelligence Agency, namely,the Office of Special

Operations, and nd these

three operations should be under single over-all direction (Operations Divi-

8ion) within the Central Intelligence Agency .*
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CHAPTER X
THE DIRECTION OF THE CENTRAL INTELLIGENCE AGENCY

GENERAL APPRAISAL

We have reserved for this final chapter cn the Central Intelligence Agency
the discuasion of the post of Director. An appraisal of the qualifications
and achievements of the directing personnel is only possible in light of an
examination of the entire organization. . Within the scope of his mandate under
the National Security Act, it 1s the Director who must gulde the organization
to the attalnment of its obJectives, establish its operating policies and win

the confldence of ?ther branches of the Government.

\

This 18 not an easy task. The ﬁCentral Intelligence Agency has a diversi-
fied and difficult amiseion to perf‘oz;r;, Its success depends, to a large extent,
on the support it recelves from otﬁéf agencies which may be Iignorant of 1ts
problems and suspiciousvof 1ts prerogatives. It has peculiar administrative,
personnel and security problems and has to handle complicated operating situa-

tions. Moreover, the pressure to build rapidly has been strong and there has

been little time in which to demonstrate substantial accomplishments.

We believe that these difficulties cannot alone explain the principal de-
ficliencies which we have discussed in previous chapters. The directing staff
of the Central Intelligence Agency has not demonstrated an adequate under-
standing of the mandate of the organization or the ability to discharge that

mandate effectively.

The duties of the Central Intelligence Agency in regard to the coordina-

tion of intelligence activities have not been fulfilled. The responsibility
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for the correlation of national intelligence has not been carried out in such
& manner as to provide the policy-makers with coordinated national intelligence
estimates. Some activities are being carried out by the Central Intelligence
Agency vhich largely duplicate the work of other departments and agencies, and
there has been no adequate attempt to coordinate or centralize others. Gen-
erally speaking, satisfactory working relations have not been established with
other departments and agencies. Within the Central Intelligence Agency in-
adequate guidance as to the intelligence requirements df the Government 1is
received from the Director. These deficiencies exist in gpite of a broad stat-
utory mandate, reasonable appropriations and support from the National Security

Council. /

Administrative policies within the Agency contribute to this situation.
The internal organization does not reflect an appreciation of the Agency's sev-
eral distinctive yet Iinter-related missions under the National Security Act.
In fact, the scheme of organization tends to blur and impede the performance
of the organization's essential intelligence functions under the Act. The
Directorate has given positions of pre-eminence to officials who are primarily
administrators yet exert policy control over the intelligence Offices without
being qualified to do so. Tilere i1s 1ittle close consultation on intelligence
and policy matters between the various stratified levels. Although the heads
of the several Offices are allowed considerable latitude in conducting their
respective operations, they do not share substantially in the determination of

over-all policy.

THE QUESTION OF CIVILIAN DIRECTION
We have also considered the question whether +the Director ought to be a
clvilian. While we recognize that the statute provides that he may be either

13
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civilian or military we have reached the oonoclusion that he should de a civil-

ian. We do not meen to exclude the possibility that a Service man may be se-
lected for the post, but if this is done he should resign from active military
duty and thereafter work as a civilian. In such a case appropriate proviaion

ghould be made soc that he does not lose his retirement dbenefits.

Ve have reached the conclusion that the Director should be civilian bde-
cause we are convinced that contimuity of tenure is essential and camplete in-
dependence of service ties desirable for carrying out the duties of the Direc-
tor. The post cannot properly bYe filled as a mere towr of duty between mili-
tary assignments. Unless there 1is guch continuity of service and complete in-
dependence of action, the Director will not be able to build up the esprit de
corpa, the teclmical efficiency, the 1loyalty of home staff and field workers,
which are essential to the success of the enterprise. We agree with the intent
of the provision of the National Security Act that the Director "gshall be sub-
Ject to no supervision, comtrol, restriction, or prohibition (military or oth-
erwiso)_" by the Service departments, but do not feel that this provision can

alone offset the disadvantages to which we have pointed.

It is inevitable that there should be rotation in the Bervice intelligemce
.a.gencios, though in recent years that rotation has heen far too rapid in the
top rankas. However, in the Central Intelligence Agency there should be sta-

bility and continuity of leaderahip.

Finally, we recommend a civilian Director because we believe that in work-
ing out a well balanced top echelon oammittee (the reconstituted Intelligemce
Advisory Coammittee) for appraising snd coordinating Govermment intelligence,

the strong, and properly strang, representation of the military intelligence
| o
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Bervices on such a body should he balanced with an equally strong civilian

representation.

We have considered the argumemt that the Director of Central Intelligence,
because of the high seourity requirements of the post, should be a man perma-
nently devoted to Govermment service, amenable to the disciplines of the Serv-
ices and free of poli_tical ambitions or emtanglements. We believe that the

qualifications of the Directar of Central Intelligence, whether his past ex-
Perience has been in civilian life or in military or other Goverrment service,
should be on so high alevel that there would be no more doudbt as to the loymlty
and responsibility of the Director than of the Secretary of State or the Sec-
retary of Defemse. In appointing tkhe Director of Central Intelligence with the
respansibilities he must carry toda;y, w® mst select a man to whom we would

willingly entrust any position of respansibility whatsoever in our Goverrment.

CONCLUSIONS AND RECOMMENDATIONRS

(1) The directing staff of the Cemtral Intelligence Agency has not dem-
anstrated an adequate understanding of the mandate of the organization or the
ability to discharge that mandate effectively.

(2) Administrative organization and policies temd to impede the carrying
out of the essential intelligemce functions of the Central Intelligence Agency
under the Act.

(3) Continuity of service 1s essential for the successful carrying out
of the dutles of Director of Central Intelligence.

(4) As the best hope for continuity of service and the greatest assur--
ance of Iindependence of action a civilian should be Director of Central In-
telligence. If a Service man is selected <for the post he should resign from
active military duty.
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CHAPTER XI
THE SERVICE INTELLIGENCE AGENCIES

The Survey Group has been primarily concerned with examining the struc-
ture, administration, activities and inter-agency relationships of the Central
‘Intelligence Agency. In the examination of the Service intelligence agencies,
emphasis has been placed on their contribution to national intélligence and
their relation to the Central Intelligence Agency. On the basis of this study,
the Survey Group does not consider itself gqualified to submit recommendations
regarding either the details of the internal administration of the Services or

of their methods of collecting information and producing intelligence.

MISSION AND RESPONSIBILIT IES

The Rational Security Act, in providing for the systematic coordination
of intelligence, also safeguarded the role of the Services in intelligence by
providing in Section 102 (d) (3) that "the departments and other agencles of
the Govermment shall continue to collect, evaluate, correlate, and disseminate
departmental intelligence." Subsequently, the National Security Council 1in
Intelligence Directive No. 3 (See Annex No. 9) defined departmental intelli-
gence as "that intelligence needed by a Department or independent Agency of
the Federal Government, and the subordinate units thereof, to execute its mis~

sion and to discharge its lawful responsidilities.”

The mission of the military services involves the enormous responsibility
of maintaining the gsecurity of the United States. It 1s incumbent upon them
to produce or obtain from other agencies the intelligence necessary to assist
them in fulfilling this mission. In the past this need for intelligence has
been met to a large extent by the Services acting independently and without

[Top SecaeT ] 2
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the benefit of systematic coordination. Although it 1s now generally recog-
nized that such coordination i1s urgently needed, there 1s still a tendency on
the part of the Services to strive to create their own self-contalned aystems

of intelligence.

This tendency stems in part from the military doctrine that "intelligence

is a function of command,” a doctrine which has been interpreted to require
the control of the collection and production of all necessary intelligence by
the staff of the ocommander requiring it. The doctrine 8o construed can only

result in an obviocusly unsatisfactory and impractical attempt at self-sufficiency.

As a matter of fact, at all staff levels 1intelligence must be supplemented by

contributions of both raw information and finished intelligence from other de-

partmente and agencies,

The general definition of departmental 1ntelligence must therefore be

qualified by practical limitations and subject to the overriding necessity for
coordination of the Iintelligence activities of all Government agencies, pur-
suant to the National Security Act, The need for limiting the tendency toward
self-gufficiency, while acknowledging the broad interests of the departments,

is formally recognized in National Security Councll Intelligence Directives
Nos. 2 and 3, These directives assign to the Departments of the Army, Navy

and Air Force, respectively, dominant interest in the collection and produc-

tion of military, naval and air intelligence. The directives also recognize

that the concern of the Services in intelligence 1s broader than their specific
areas of dominant interest, Directive No. 2, concerning intelligence collec-

tion, provides:

140
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"No interpretation of these established over-all policies and ob Jec-
tives shall negate the basic principle that all Departmental repre-
sentatives abroad are individually responsible for the collection
and for the appropriate transmiseion to their Departments of all
intelligence information pertinent to their Departmental miesions."

production which provides that:

"Each intelligence agency has the ultimate responsibility for the
preparation of such staff intelligence as ite own Department shall
require, It is recognized that the staff intelligence of each of
the Departments must be broader in scope than any allocation of
collection responsibility or recognition of dominant interest might
indicate. In fact, the full foreign intelligence picture 1is of

interest 1in varying degrees at different times to each of the
Departments."

safeguards are included 1in Directive No., 3 concerning intelligence

In practice, the Service departments, while concentrating on their respec-

them and by other agencies.

COORDINATION OF SERVICE INTELLIGENCE ACTIVITIES

tive areas of dominant interest, collect and produce substantial quantities of
information in fields with which they are not primarily concerned. As a result,

there 1s considerable duplication in the material collected and produced by

Intelligence collection hy the Services is an important part of our intel-
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requirements of the Services as broadly interpreted by them, as well as some

of the collection requirements of other departments and agencies which make

use of Service collection facilities.

Some duplication and overlap i1s inheremt in the existence of several in-
dependent Service collection agencies operating in all parts of the world. As
rointed out in Chapter IV, there has been no continuing coordination of their

efforts. The only formal limitations which have been imposed by directives

generally prohibit certain methods of intelligence collectionm, |

which have been assigned to the

Central Intelligence Agency as services of common concern. More effective co-
ordination of collection 1s a recogniged neceseity and should be performed in
acoordance. with the recommendations outlined in Chapter IV. In addition, co-
ordination can be improved within the Services either upon their own initiative

or upon that of the Secretary of Defense.

The production of intelligence by the Service agencies generally falls
into the three categories of current, basic and staff intelligence (including
estimates),

Current intelligence is prepared by each of the Services in the form of

daily, weekly or monthly summaries, briefings and digests derived from varied
sources. Much of this product, particularly that dealing with general military

and political developments, 1s duplicative and of such common interest that
some consblidation of effort is desirable and should be poesible., We recommend
that this situation be reviewed in order to determine what effort may be prop-
erly dispensed with, what consolidation is possible, and what common services

the Central Intelligence Agency might render in this regard. (See Chapter VI).
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In addition to basic setudies in their respective fields of dominant in-

terest, 1including such tasks as determining the armament potential and order
of battle of various countries, each Service accomplishes & large amount of
research, ccmpilation of data and reporting in the flelds of economic, scien-
tific and political intelligence with which they all have some concern. In
our examinationof the Central Intelligence Agency and the intelligence agencies
of the Departments of State, Army, Navy and Air Force, we have found that there
ie overlapping of interest and duplication of effort in intelligence research
and production insuch fields as petroleum resources, commmications, industrial
production, guided missiles and biological warfare. Establlshed procedures

for coordination in‘'these and related subjects are lacking.

It 18 in order to improve this situation that we have recommended in

Chapter VI the creation, within the Central Intelligence Agency, of a Research
and Reports Division which would perform research and production of intelll-
gence in filelds of common concern on behalf of all of the interested agencies,
and would coordinate their efforts in these flelds when centralization was un-
desirable. This office, which should operate in close relationship with the
Services and be staffed in part with Service persomnnel, should perform much of
the work now being done in the flelds of economlc, scientific and technological
intelligence. There will, of course, be specialized matters for which the in-
dividual Services must continue to be ultimately responsible, bdut there is a

vast area of common interest from which they can all draw.

Estimates, prepared to meet the requirements of the departments and the
Joint Chiefs of Staff, are the most important type of staff intelligence pro-

duced by the Services. The present position wi