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Robert L. Benson 

The Army-Navy-FBI Comirit Agreements 
o-f 1942 , 

When the United States entered the Second World 
War, significant measures had already been taken toward 
establishing a national intelligence policy, especially 
relating to the Western Hemisphere. On 26 June 1939, 
Presioent Roosevelt · had issued an order ·to the 
government departments restrieting investigation of 
espionage and sabotage co the Army, Navy and FBI. 
These agencies clarified their relationship in the 
Delimitations Agreement of 5 June 1940, whereby che 
Military I ntelligence Division (MID) and the Office of 
Naval Intelligence (ONI) were co have cognizance over 
the services" f!lilicary and civilian personnel in 
espionage/ counterespionage and sabotage marcers, while 
the FBI would have that :responsibility for civilians. 
Overseas the M ID was to have authority for the 
Philippines and P anama, ONI for Guam and Samoa, and 

· the FBI for the ocher territories (Hawaii, P uerto Rico, 
'Alaska). 

On 24 J une 1940, P resident Roosevelt made broad 
foreign intelligence assignments. T he FBI was to collect 
intelligence and conduce counterintelligence operations in 
the Western Hemisphere while all ocher foreign 
intelligence was co be the responsibility of the Army and 
Navy. Given chis charter, the FBI began co augment ics 
small staff in Latin America by forming the Special 
Intelligence Service to combat (primarily) German COI(ert 
operations . 

In a final pre. war dir"ective, the Presidenc approved the 
formation of che Coordin:aor of Inform:1cion (COI) in 
Ju ne.July 1941. The COI was renamed the Office of 
Strategic Services (OSS) in 194 2 and ultimately became 
the primary U.S. intelligence Or.!(anization (ocher chan 
Cominc) of World War 11. 

The subject of chis article will be expJnded in a forthcoming vol. 
ume of the Cryptologic History Series. 

U.S. communications intell igence acuvttles were not 
the subjeet of presidential directive in the pre. war period. 
T his may be because of the ext-reme secrecy surrounding 
this aCtivity and perhaps because the President's chief 
advisors on intelligence matters (such as W:illiam J 
Donovan of COl and J Edgar Hoover) were initially 
interested in other intelligence mauers. There were, 
however, agreements between the Army and Navy 
Com inc organizations. The most famous of chese, arrived 
at in August 1940, was the agreement to divide 
decryption and translation of Japanese diplomatic and 
consular traffic on an every·other .day basis, i.e., the 
Army on even days and the Navy on odd. A version of 
this system continued unci! the summer of 1942. On 3 
October 1940, the Chief Signal Officer of the Army and 
the Director of Naval Communications approved 
proposals made by their subordinates in che Army's Signal 
Intelligence Service (SIS) and the Navy's Cominc 
organization, OP-20-G, for dividing all diplomatic 
traffic then being intercepted. Diplomatic traffic had been 
the prime area of service disagreement.1 • 

Th-e basic wartime agreements were reached in a 
roundabout fashion : they originated wich questions 
concerning cryptanalysis of German clandestine systems 
in che Western Hemisphere. Since 1940, the Cominc 
organization with in the U .S. Coast Guard had been 
intercepting . anal yzing and processing German 
Intelligence covert traffic co and from stations in the 
Western H emisphere and Germany. T he results of the 

1 OP-20-G h3d b<en intercepting and att3cking Jap~ncse naval 
systems since the 1920s. The Army's SIS lacked the capability in 1940 
co intercept or process Axis military communications and thus 
concentrated on diplomatic. 
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diplomatic communications. was almost helpless. due co 
lack of eguipmenc and personnel and a confused 
command situation. There, as in Alaska. where there was 
no SIS unit. the Arm y turned co the Federal 
Communications Commission (and the Navy) for Cominc 
support. 5 

During the early months of the war (and chrou.chouc 
the war) the Army had a dual intercept operation. The 
SIS had monicorin_g stations through its field operating 
arm. the Second Signal Service Company/B:malion. The 
intercept was returned to SIS for processing by radio by 
mail or by courier. The SIS monitoring sites were 
considered fixed or permanent facilities. 

The major command s were supported in the field by 
intercept units known as Signal Radio Intelligence (SRI) 
companies. By mid-March 1942 a number of SRI 
companies (or detachments chereoO were deployed in the 
CONUS or overseas. under the command and control of 
the appropriate Ar my commander in the area. or were in 
training at Camp Crowder. Missouri. The relationship of 
the SRis to the SIS was tenuous. although the SRI units 
were formed. trained and eguipped b~· the Signal Corps. 

On 31 March 1942, the MIS sent to the deployed SRI 
comp·anles. :" throu~h ::-the ·. appropriate commanding 
_generals. broad intercept directives. This was i ~ keeping 
with MIS's responsibili ties under War Department 
Circular '59 (an implementin.c document of the 9 l\! Jrch 
reorJ,:anization). which staceJ th.u MIS ... .. under the 
direction of the Assistant Chief of Scaff. Military 
Intelligence Di vision. \\.'ar Department General Staff. 
will operate and administer the service of the collection. 
compilation. and dissemination of milic:trr intell i,cence ... 
T ypical of these broad directives was that co che 
Commandin,c General. \\'estern Defense Command (lc. 
General De Witt) re_gardin_g the emplormenc of the 
102nd and 12'5ch SRI companies located ac che Presidio 
and Fore lewis. respectivelv. T hev were to copr 
"Japanese Arm v radio sc:~ cions" anJ the ..... Chief 
Si,cnal Officer is herebv authorized co communicate wich 
the or}!anization commanders of (these) unit( s) on 
matters pertaining co desired circui ts. known freguencies . 
form of cop~·in_g mater ial. cop,·in.c of station lop and 
method of subrnitt in_g tr affic ...... The intercept was to 

be mailed co Washin)!tOn for che :lttention of the SIS. 

$Durin): I ')-iO. Geor.~e St~rlin_c of the FCC nr_t:Jni,~d t he 
NJtiunJI Defense OpcrJtion unit. l.ner kno"n J S the R.,J .. , 
l ntcllt)!enn Dt\ISil>n I RID I. \\'hdc R ID> m.ti n tunniun \\ JS illtu t ~ 

tr~flil in the li .S. Jnd Axis clJn...!c~ti ne tr.ttli< b~:\\cC:n Europc 

\X'estcrn Hcmisphcre -AfricJ. it \\ tllin.ch J>sist~d the Arnll' Jnd :"\'." 1 

durin,.: crisis pcri,>Js. 3 nucccr most ,t.: .tll tn.c to the sen •res· hi dl 

cummJnd . 

At the same time a mess:~:.:e was dr:~fced in !\liS br 
Carter Clarke. who was now fully in"olved in Cominc 
matters. to General l\ l:tcArthur in Brisbane. d i recti n,~: 

him to draw up his own intercept directives and advising 
him th.H the Chief Signa l Officer would be authorized co 
deal directly with MacArthur's SRI company on certain 
intercept matters. 6 

On 18 April 1942. an MIS letter to SIS. signed by 
Hayes Kroner. ordered the expansion of SIS. established 
a new or_ganizational structure for SIS. and listed Comint 
targets in the order of priority desired by the MIS. But, 
apparently in recognition of the fact that MIS did not 
control SIS. that organiz :uion was authorized to alter the 
priorities. when warrante_d by conditions, but to promptly 
noti fy MIS of such action. As part of the SIS expansion, 
MIS directed the establishment of a lar_ge intercept site 
near \\lashinpon to cover European traffic. and one on 
the \\I est Coast to cover the Paci fie. MIS also 
recommended that SIS consider movin_g away from 
\Vashington for securitv from possible air raids and the 
attention of enemy a,:ents. T here were seven Comint 
priorities for the SIS. First priority concerned hostile 
military communications: the armv and air forces of 
Germam·. JapJn and Italy. in that order. Second priority 
was the communications of the Axis military attaches. 
Amon,c ocher hi.chliJ,:hts of this MIS letter were : 

a. Intercept materi:tl was en be fullr processed and 
translat ions furnished to MIS: 

b. Collaboration with th e British was 
authorized-exchan,ces of traffic. methods of solution. 
liaison personnel: and 

c. The Armr was to develop and procure mobile D/F 
eguipment. lea,·in,e Ion_g -ran,~:e. fixed D/F stations to 

other _go,·ernment agencies. 7 

~Ie:~nwhile. on 3 April 1942. in a messa_ge from 
General Geor,ee C. Marshall to General MacArthur 
(drafted br Clarke). the \'\far Department responded to 
an ur,eenc request by MacArthur for cr yptanalvcic. 
crvpco,c raphic. translator and machine personnel. 
t..l.1cArthur was advised that 10 officers and 8 enlisted 
men wou ld depart br air for Au stralia (this would be the 
SIS detachment heJded bv Abrah.trn Sinkov) at "an earlr 
d:~tc.-" to establish a Cornint uni t. MacArthur was 

• A ...!~t.t<hrn~nt ,,f tht !21st SRI cornpJn'. "-Jl in AumJliJ b;· 

~l.trdt llJ i2 

; T he 11th<·r •;.:cnnc\ v.c:c: pa·;u:nJO!) tht :\Jq·. (oJ\t Gu"d Jnd 

F<..C. 
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1. Carter W. Clarke and Alfred McCormack who 
organized the Special Branch of the Military Int-el
l igence Service in 1942. (photo shows Colonel 
M cCormack receiving the DSC in 194 5) 

Following the Pearl Harbor disaster Secretary of \\'ar 
Henry L. Stimson ordered a review of Armv Comint. He 
?ir~c~ed the assistant secretary. J ohn J . McClov. co 
recommend someone to accomplish the studv . . McClor 
gave the job tO his former law partn~r . AI fred 
McCormack. On 10 January 1942. McCormack received 
his charge from Secretary Stimson: 

a. Determine the means of cxpandin.c Armv 
communications intelligence. ·and 

b. De,·elop methods for proper correl.Hion and 
presentation of the intelli.cenn:. 

t>.lcCormack and several civili an assistants studied both 
the production aspens (SIS) of Cornint and its handlin,~: 

within MID. Thev consulted with Bricadier General 
Raymond E. Lee. the new Assimnt Chief of Staff. G - 2; 
Bri_gad ier General George V. Stron.c. who would soon 
replace Lee; and Lt. Col. Carter \X'. Clarke. who headed 
the Safe.cuarding Militarv lnform:J.tio n Section of G-2; 
and SIS personnel. McCormack learned th.u the handli ng 
of Comint within the F~t r E:mern Section of i\IID h;1d n(; t 
ch:J.nged _greath· since Pearl HJrbor. He ohserved th:u the 
chief of the section wou ld ·· . . . take wh~H looked 
interestin,~: and pass it alon.c in p~tr:tphrased form. without 
anr attempt tO check or eva lu:J.te the information or to 
supplement it bv collateral intellicenrc.··J 

Bv March 194 2. McCormack h:td decided that 
Comint requ ired thorou,~:h eva lu.Hion within MID and 
th.H persons with special an~dnic ahilitr would ha,·e to be 
obuined . He also belie,·ed th.H i\IID should bt" civen 
optr:.ttiona l control of Arrn\· Cnmi nt opt'r:Hi ons r·~Hher 

3 1 b~h~.-e McCurmJ<k wJS spcJ~"'.~ ut Cul.utcl \X ' . C. CrJn<· 
r~thcr dun Cnlund LlrJ tfOn. Jl thuu.~h th~ (.l[[n "·'\>t ill In :-t iD. 
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than share it with the Sip1al Corps. and that intercept and 
pn>cessin,~: ani,·ities must be exp:tndeJ. 

On 9 i\l.trch 1?12. the \X'ar Dep:trtrnent was 
reor.canizeJ . Th ere resu lted drast ic ch:tn_ces in the 
or_c.tnization :tnd administration of the General St.tff. 
comb.u arms and the su pport services . Army intelli_cence 
was affected in several wa rs. The new i\110 was to be a 
sm.tll sta ff or,~:aniz:uion. divorced from intelligence 
operations . The Lmer were to be undertaken by the newly 
formed Militarv l ntell i_cence Service (MIS). a supposedl y 
independent \'\'ar Department a.cency wh ich. however. 
reported to the AC of S. G-2 . Colonel Hares A. Kroner 
w:ts named as the Chief of l-.11 5 with the additional title 
of Deputy AC of S. G-2. t>.tiS was to be responsible for 
collectin,~: and evaluating intelligence. Under the new 
orJ.!anization. the Sign:tl Corps. which meant the SIS too. 
was placed under the Services of Suppl)' (soon renamed 
the Armr Sen·ice Forces) . an immense new CONUS 
command that would also incl ude the formerl r 
independent Chemical Corps, Ordnance Corps, Engi. 
neers, Quartermaster Corps and others. Thus, the Chief 
Signal Officer (CSO) lost his direct access to the General 
Scaff anJ the Chief of Staff The Commanding General of 
the Service~· of Supply was Lieutenant Gener~l Brehon B. 
Somervell. a veteran engineer without knowled_ge of or 
access to Comint. T he problem was compounded because 
the Ch ief Si_cnal Officer. Daw~on Olmstead. haJ. unlike 
his predecessor. Joseph 0 . l\laubor_cne . little rime for or 
interest in the SIS. • 

T he SIS h.td entered the war with a strenph in 
\\' ashin.cron and the fidd of approxim~nely 3 50 rni li tary 
and ci,·il ian personnel. Its hi.chlv successful intercept and 
crrptan.tl rsis effort in the immediate pre-war period had 
been agai nst·~ ~ ~ 

7 

- - - .clandestine (\V'estern 
Hemisphere) -com-munications. The SIS had neither the 
faci lit ies. equipment nor personnel to deal also with 
Japanese or Germ an military communications. T he small 
SIS der:1chment in the Philippines (perhaps 15 men) had 
been interceprin.c Purple and other J apanese diplomatic 
smems prior to Pe:.trl Harbor. Beginn ing on the 
afternoon of S December 194 1, the detachment turned 
its attention to Jap:tnese Armr and Ar mr Ai r 
communications in an attempt to identifr traffic patterns 
and provide e:trl r w:1rninJ! of air strikes. In Hawaii the 
SIS unit. \\ hich had also been covering J apanese 

'1\l.t ubur;:n~. due to rctir~ in Septemb~r I 'J·i I. was forced out a 
month ur su carh hr Gcneul MJrsltJII. mtensiblr because of problems 
in Air Cnrp' l'<HnmunicJtwns . .\L uhor,cr.~ WJ\ J crvptJn.al nt "- OO "' ls 
rl<>lch 1n•·uiH·J "ith Fr1<·dn1Jn. Y Jrdlty. Hm et al in \X'oriJ \\'Jr 1 
llll lltnunit Jour., intdil,:cme. At leJst in the i ntd li,c~nte spt:t~~ - nnt 
mJv niticllt Gtn~rJI .'.I JrshJII·s sel~nion ofh• pc:rsonncl ap;>ointin;; I 

Md~s JS AC ofS. G- 2 1n l<JiO. rcpiJcin,l! :1-!Juhorj!nt \lo lth OlmsteJd 
in tht f.>rt of J cri,is. 
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USCG efforts were g iven to the FBI , wh ich agency had 
been given authority for counterespionage operations in 
the hemisphere.2 Th is intelligence was also provided, at 
least after a T reasury Department directive of 17 J une 
1941, to the MID, ONI and the State Department. 
During the late summer of 1941, British intelligence in 
the U.S. also began to receive results of the USCG 
operatio n. This was accomplished through liaison by 

-=-- ---- ------- _ . of the British J oint 
Intelligence Committee in Washington. 3 . 

In M arch 1942, the USCG operation was merged into 
OP-20-G, where it remained throughout the war. 

__ _____ _ \ seeking assurance that the British 
receipt of thi s intelligence would continue, sent 
represencatives to discuss the situation with Commander 
J ohn Redman, head of OP-20-G, and LCDR A. D . 
Kramer, one of his section chiefs. Kramer suggested to 
Redman that the first step in collaboration should be 
coordination of U.S. Comint effons regarding German 
clandestine traffic. He .. suggested that the State 
Depanment should chair a coordination conference. On 
28 March 1942 such a · meeting was proposed by the 
Director of Naval Incelligence, Rear Admiral T. S. 
Wilkinson, in a letter to Adolph Berle, Jr., Assistant 
Secretary of State. • 

A con ference held in Eerie's office on 2 April 1942 
was attended by representatives of the Army, Navy, FBI 
and Federal Communications Commission. T he conferees 
discussed the possibili ty of seizing German clandestine 
radio stations that had been located but whose traffic was 
being exploited. The participants agreed tha t no action 
should be taken against a station without joinc approval of 
both the Army and Navy. J ames Fly, Chairman of the 

· FCC, then raised the basic issue: should nOt the 
cryptanalytic efforts of the various government agencies 
be consolidated? Redman agreed that this should be done, 
but for German clandestine traffic only. H e suggested 
that all work agai nst that target should be done by the 

2The FBI was also engaged in cryp1analysis agai ns1 German and 
J apanese sys1ems beginning' i~ la1e 1940 or early 194 l. 

4 Btrle was Presidem Roosevel1's coordinawr for certain 
hemisphere imell igt nce mauers. 

--.. .... ~ .. -·-- - --- -

·--- ------------~---=------------- --· -

Adolph A. Berle, Jr., Assistant Secretary of State, 
was involved in C~mint planning early in the war. 

.. . -
USCG. The FBI disagreed. Berle concluded the meeting 
with the recommendation that higher level action be 
sought to prevent the proliferation of cryptanalytic 
organizations and that there should be better coordination 
among the existing ones. 

On 8 April 1942, this subject was addressed by the 
I nterdepartmencal Incelligence Conference (IIC). an 
MID-ON I-FBI exchange group that grew out of the 
Delimitations Agreemenc of 5 June 1940. J . Edgar 
H oover requested a special conference on Cominc and the 
IIC members then appointed a subcommittee to consider 
intercept, processing and dissemination. Members of the 
subcommittee were to be D. M. Ladd, FBI, Colonel John 
T. Bissell, MID , Commander Redman, Director of Naval 
Communications (OP-20- G was subordinate to the 
DNC) and LtCommander Kramer, ONI.5 The members 
were to determine if the Army, Navy (which now 
included the USCG) and FBI could handle the entire 
Comint field, to the exclusion of the COI, FCC and other 
agencies. Thus the FCC. an organization that was then 
con2ucting and would co ntinue to conduct extensive 
intercept operations. was excluded from basic planning. 

~Kramer was offi cially an ON! bu1 indefini1ely auachcd 10 
OP-20-G. 
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John R. R edman headed OP-20-G, the naval 
Comint organization, from Feb-Oct 1942. 

The subcommittee which formall y met on 21 April 
and 25 May 1942, prepared a report which surveyed the 
existin~ cryptanalytic or~anizations and made 
recommendations as to processi n~ of intercept and 
dissemination. Dissemination of the finished product was 
to be as follows: 

Type . 
Diplomatic 
Enemy Naval 
Enemy Military 
Western Hemisphere 

Clandestine 
International Clandestine 

Recipient 
Army, Navy, State, President 
Navy 
Army 

Army. Navy. State, FBI 
Arm y. Navy, State 6 

Amon_g the \Yiar Department sign:J.tories was William 
F. Friedman of the SIS. 

The Subcommittee prepared another report on 30 J une 
194 2. This was to be the basic national wartime 
a~reement concernin~ cryptanalytic responsibilities. T he 
report was signed by representatives of MID and SIS; 

6 (01 was initially indu,kJ imt~aJ of the St .H~ DcpJrtmcnt 
In l'J-11 . Capt.ai n J amcl Roosevelt. COl li :ai\l>n offtt~r. had bn·n on 
di\tribution for USCG Cornint. 

:· - .. 
-..: . .. .,. ·: . --. .' ... ·...:. .. ·. 

OP-20-G. USCG and ON!; and the FBI. The following 
allocation was made: 

Type 

Diplomatic 
Enemy Naval Operations 
Enem y Military Operations 
\'1/ estern Hemisphere 

Clandestine 
International Cia ndestine 
Trade Codes 

Army Weather 
Navy Weather ·; 
Domestic Criminal 
Voice Broadcast 
Cover Text Communications 7 

Organization R esponsi-
ble for Cryptanalysis 

Army 
Navy · .-
Army 
Navy and FBI 

Navy 
To be assi,gned by 

committee 
Army 
Navy 
FBI 
FBI 
FBI 

...__ 

.. Th~ aw~.~~ent also provided for the .creation of ._a . ... _ _. 
standin~ committee on cryptanalpis to be compos~d o(
representatives of the FBI technical laboratory, 
OP- 20-G and SIS. . 

The a~reements were forwarded to the Joint Chiefs of 
Staff by the Joint lntelli~ence Committee (a higher body 
th an the IIC). The JCS then recommended to the 
President that he limit U.S. cryptanal}•sis to the Army, 
Navy and FBI. T he President was also advised that the 
services had reached a~reements amon~ themselves. In a 
memorandum to the Director of the Bud~et dated 8 July 
1942, the President ordered that cryptanalysis be limited 
to the Army, Navy and FBI and that the cryptanalytic 
units of the FCC. OSS and DireCtor of Censorship be 
terminated . 

In the meantime, . had ended his 
collaboration with OP-20-G's USCG ·unit re~ardin~ 
Western Hemisphere clandestine traffic and had en
tered into an exclusive arran~ement with the FBI. 

The si~ni ficance of these a~reements. especiall y as 
related to the division of cryptanalytic responsibilities. 
should not be over -emphasized. Even without a formal 
agreement, the Navy would have dealt with forei~ n na\'al 
systems and the Army foreign militarr systems. Of 
greatest si~nificance was the decision to concentrate all 
diplomatic crypta nalysis and processinJ! in the SIS.8 The 

7Th is incluJeJ coded cornmunicJtiom dctcrtcd by p<>sta l or cable 
ccmors. 

8 As in 1 ')IJO, the Artll)' was still not in .1 position h> sij.:nificantlr 
exploit Ax is milit:~ry cumrnunications. Tl11s would \ <)on chan)!t . 

26~ llo't~Hlbli VI-\ ...(O'vii\'T CIL~I>IF J 5 0\/l ~ 
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matter of clandestine traffic was destined to remain 
unsolved because of lack of Navy -FBI cooperation and 
the constant disputes between those organizations 
regarding their rel ationship with the British. 
Nevertheless, the 1942 agreements were a beginning and 
they remained in effect throughout the war, their 
importance declining as other arra.ngements were made. 
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Mr. Benson, a graduate of the University of 
Wisconsin and the George Washington University, is 
currently writing a history of U.S. Communications 
Intelligence organization, policy and coordination 
during World War 11, under a Cryptologic Education 
Fellowship with the National Cryptologic School 
Press. 
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