13 Mawch 1952

MEMORADUM FOR MR, BROWNELL

SUGJECT: Resoponsibility and Commmand Reletionships in the Productien of
Commmdication Inteliigence (COMINT)

1. In the course of my tesiimony befors your committes on Saturday,
8 Mareh 1952, I stated my bolief that, having edopied the gpriaciple of
consolidated COMINT cperations, we should continue along this lies, at
least untild it is proved vmiorkable, ,

2. That belief is a corditional one which depends upsn our sbility
to echigve ecrialn things which ars pravequisite to success?ul vaified
ocperations, Unless we can Soive cortain problems of gutboritvy, responsio
bility, crgenization, edministration, cod support, we ave i danger of
loging more by o consolidoted operaticm than by o decentralised on®, In
other words, our sttempt % cure eortain ovils may simply produce others
vhich are wrse, There are many angles o the question of wniried versus
decentyalized oparations, es you ere mo doubt avere, Io By opinion,
however, the basic factors affecting the operatiops of AFSA are those set
forth in the enclosure, waich I am taking the libexty of submitting for
Jour considaration, .

g, B, WENGER
Resr AdGmiral, U, 8, Novy
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13 i.rch 1952

RESPONSIDILITY AND COMMAND RELATIONEHIFS I THE FRODUCTICH OF CGMINT

1, The production of COMINT, like any other undertaking, may be per-
formad either as e singls comprehensive task, or it may bs broken iato
distinct parts, each of vhich comtributes 0 the accomplishment of the whole
tﬂﬂho . . ’

2. The principal advantages o be gained fyrom underteking -
asaaingletaskmﬂmtitw:

&, Facilitote expleitation of techolesl and ot.her mterrela.tiomhim
of tke various mblm encountaersd;

b, Peormit greater flexibility in cmployment of resourcesj

c. Promote joint perticipation in problems of comuon imterest (@.g.
air); :

d. Fasilitate processing of traffic vhieh is not readily sorteble; and

8, Mininize unvecessery duplication of effort and overhead, and theweby
result in ecommiee or increagsed gencral effectiveness,

The degres to which these advantages can be roaliszed obviously depends upon
the degree to vhich the various slememts of the task are unified.

‘3. Each of the things mentioned ebove 1s alse possible, at lsast to
soma degres, 1f the task i3 properly divided, Fopr example, it may be some-
vhat more difficult to exploit techaical relationships between two crypi-
apalytic problams if the work on them is physically separoted, but it can
etill be dome through proper exchengs of informaticm, Thus, the possibls
geins from unification are, now at least, escentially-a greater measure of
opsrationnl esse, opsrational effectivensss, and ecom

k., Although these gains ars unguestionsbly desireble end importent, .
and some may become vital in the futurs, the unificatior or consolidation of
Yperations nacesgary for their attaioment camnmot be eghieved, practically
speaking, without a considerable price. If comsolidatien is eccomplisbed in
one area o at onc level, und not at snothep the full bensfits camnot be
rgalized, and the frice then becomes relatively grester. lioreover, if we
make oparational or econcmy gaing in one direction only to offset thm by
logses in smother, the ret resuit may be dissdventa 29
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5. There are & pumber of m,jor difficultiea which are likely to result
from unifying uny operations which support agencies that function under Aif-
ferent authorities, fm@ng these are:

The authorities concerned may be dspﬁmd cf o direct means of
discharging thelr responsibilities;

b, Formal channscls of cozmund or control mey be disturbed;

o (:onflictma mquirmnm with regpact to m'ioritiea anﬂ cmphasia
‘may arise;

d. Unigue mqu&mnm of any one egency muy be difficult to DuiLill;

.o

e, BSericus édmniatrative cosplications may result;

HoRagenant m’obl.@m mey increese with the siss of the ergmniaatﬁon
end th@ nusber of agencies represented;

© Be k\mmle suffer through professional ineccmpatibilities of

h, The dcsmonstrated adventegss of diﬁ’amt approeches in resem my

be lest;. .
i. Eguiteble arrongements f@x’ Joint support ef uniﬁ.ed operationg m.v '

be difficult to uchieve on o mutunlly acespiable basis)

Jo Trapsfer ¢f responsibility mny be sccompusnied by loss of dimect
interest and withdrewel ef support under pressurse of othor requirs-

mented

k. Imtermal deloys may incresse becauae of @eater ormnisatioml
coamplenity and gizes apd

i, sm;y bagards will ivcrease with the m'ms- of individuals having
access o information.

ALl of the foregoimg difficulties have arissch t© a cericus degree in ceme

nection with the operation of AFSA, MNeamvhils, vhother or mot the anticipated

gedng have been achicved ic at least gqusstiomable, The more faet of the
mgnmmmmsmm%MG view, '

6, Anything lecs then full umification must invelva, m eﬁ’act, eitheor:
a8, A divigion of the total togk iato m.l.y exclugive parts or



b, Geme sort of overlop resulting in duplication of effort.

It is then to be determined vhsther the existing allceation of effort
affords the best combination of effectivensas, efﬁciency, apd- econcay that
€an be arrived at, :

7. One of the accepted fundemental principlaﬁa of goed organisation is
that authority must be commeonsurate with responsibility. This means primarily
possession or control of basic tools cessential to accomplish anm assigned job,
In military orgonization, this relatiounship may be cgtsblished on an opera-
ticnal command basis or on a support basis, If COMINT preduction is to be
undertoken ag & single comprehepsive support task, it should follow that all
availoble perscmnel, facilities, end ethsr resourcss esgential ¢o ths proper
performance of tie task should be orgenised and controlled accerdingly, If
on the other hand, the task is te be divided, the requisite eauthority and
the essential means for accomplishment ghould be digtributed in a maoner
fully congistent with the assignmsnt of responsibilities. Moreover; if the
divided task is to be performsd efficiently and economcdlyg the division
of resp@nsibilitiw mast be cleax\-cut., :

8. Unfortunately, the charter of AFSA fails to eonferm to thess basic
principles of organisaticn, It charges the Director, AFSA, with o mission
that runs the full gamut of COMINT production., This mission nacessitates
the direct employmant of collection, commmunicstions, and processing facil-
ities arnd psrsonnel, Howewvsr, the Director is given decfinite control of
only a portion of the rasources necessory and avallsbls to do his essisned
Job., The remainder 0f the resources ars distributed among the three Armed
Services. o apecific division of responsibility amoung them is ma.d,@p oor
is any clear line drawn betuesn what they may do on the one hand, end AFS’
on the other. As a coroliary of this, the Sexrvice intelligence and
cryptologic agencles have not been specifically weiisved of any mepovsi-
bilities assigoed to AFBA, )

9., 4s an 11lustration of precisely vhat is meant by the Eoragoing,
J,C.8, 2010 authorizes the Services 10 conduct such’COMINT operetions as
may be required for direct support of their combat operations, iacluding
the productior of combat inteliigence, Combat intelligence is officially
defined as "intelligence vequired for a combat situation.” Obviocugly,
this covers e lot of territory, and for each of the /rmed Services it must:
include a vory large measure of vir intelligence, 8imilarly, both the
A.r Force and the Navy must hove weather intslligence, Yet thers has deen
ns delineation of respomeibilities to svoid duplication of effort, excapt
in certain ceses of mutual oagreemsat by the agencies concsrmed, It is
true that J.C,8, Girectives enjoin the Services rot to undertake any
COMIBT activities dsclored %0 be the sole responsibility of AFSA, nor to
undertake any exploitetion ocutside of AFSA which will entail updesirsble
duplication, but the field thus reserved for AFSA hag pever been &afined
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and the question of what cormstitutes undesireble duplication has not been
regolved. If AFSA is to function with mexiounm effectivensss, it must
opsrate under conditions that will not merely permit, but will emsure, at-
teinment of the advantages of unification, Othexwise, only the eserious
disedvantaces of coagolidation will result,

10, Congolidation cannot succeed if the agencies coneermed axe not
willing o surrender certain command prerogatives and give vholehesrted
support to the unifiecation, If they ineist that the right to produce any
and all reguixred intelligence is indispensible %0 command, they will largely,
1f not completely, defeat the purpose of unification and leave the way opsn
for uncontrolled duplication, Furthermore, if AFSA ls relegated to the
status of & technical laborotory, maintained primarily for the purpose of
providing technicel support for COMINT operations of the individual Services,
AFSA can never be the pamrful operational instmmnt which it is tachnicauy

capable of beeoming,

-1, Cerxrtainly, the Armed Services cannot produce all of the intelligence
they require, If thgy are unwilling %o rely on a joint sgency, they must
then depend on one evother for at least part of it, If we grant to the Alrp
Force complete freedem to produce all of the alr inteliigence it reguires,
ve must grant the seme privileges to the other Serviess, for the air moblm
is of vital importance to all of them, This might be the idesl way of
achieving maximm nilitery effectivensss from the viswpoint of combat come
mepders, but; even if feesible, it would be extremsly costly., The only way
to effect pecessary savings without full unification is to esteblish sems
clear-cut and suthoritatively comtrollsd division of lsbor., There ere
various possidbilities, end we must select carefully the one which promises,

- vithin reasonsble and practicel limita,, the grestest effeetiveness at the

lcast cost,



