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REPORT ON THE
STATUS OF THE OFFICIAL SERIES
FOREIGN RELATIONS OF THE UNITED STATES

INTRODUCTION

The Conference Report on the Authorization Act for the
Department of State for FY 1984 and 1985 (PL 98-164) reguires
that The Historian of the Department subnit a report to the
Senate Conmmittee on Foreign Relations and the House Committee
on Foreign Affairs. The report is to explain the reasons for
the delay in the publication of the Foreign Relations series
and the measures regui ed to accelerate publication. The
Historian is also asked to report on what would be required to
bring the series tc a 25-year line.

The Foreign Relations series began in 1861 as the annual
rerort by the Secretary of State to Congress. In the 19th
century cabinet officers provided annual reports to Congress
on the conduct of their offices. In view of "the unique
responsibilities of the Secretary of State, the Congress
required that he only submit documents rather than a narrative
report. For some time these documentary reports were
submitted on an occasional basis. In 1861 the Department of
State began gathering a year's diplomatic correspondence
together in a volume or volumes as the Foreign Relations of
the United States. The series ceased to be a report to
Congress on the vear's diplomatic correspondence at the time
of the Spanish-Ame-ican War. The series thereafter
increasingly became a report by the Departzment of State for
the public as 2 whole.

The official record of American foreign policy presented
in the Foreign Relations of the United States is used both
within the government and by scholars, students, journalists,
and the general public as a research tool, a2 teaching aid, and
a reference resource., The volumes in the series are highly
respected as an accurate, objective, authoritative record. A
survey undertiken by the Departmsent of State in 1982
demonstrated that more than 30 percent 5f academic and
scholarly respondents found the Foreign Relations series
essential to their research and studies and deserving of
contineed publication.

The Forsign Relations series has been steadily improved in
quality, comprehensiveness, and size over the past 50 years.
Present and past editors of the Foreign Relations series have

carried ocut their responsibilities with pride and dedication.
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The government and the public have been well and fazithfully
served. The Department of State has supported and sustained
inprovements 0f the publication and had the general
csoveration and endorsement of other government agencies. The
series, nevertheless, has fallen ever further from currency.
And Jdespite the general and widespread scholarly suppcert for
the Foreign .telations series, doubts have begun to arise even
among the academic advocates of the series that the more
recent volumes less successfully met rising expectations
regaréing their completeness or their tizmeliness.

lowing report explores the principal reasons for
the celays in the puablication of the cfficial record in the
Foreign Relatlons series. The report also outlines thuse
steps reguired or already being taken tc reverse the trend
toward ever greater delay. The report analyzes the
overwhelming obstacles in moving to publication 25 years after
the events. The report's conclusion is that a 30-year line is
a reascnable and achievable goal for the Foreign Relations
series, but a wide range of conceptual and procedural
modificaticns are required if such a goal is to be achieved.
Above all, a spirit of partnership with the academic community
and governnment policymakers is essential to continue
preparation of an authoritative and accurate published foreign
affairs record.
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The Foreign Relations series, published continuously by

the Depariment of State since 18€l, is now 30 or more years
behind currency. It has never been so far »ehind events. The
sense of delay has been emphasized by the dwindling number of
published volumes -- only 15 in the past 5 years. There is no
zingle cause for this Zfelavy, nor can it be attributed to any
recent single event or policy. The eifort by the Department
0f State to provide an up—‘o-dage, authoritative publisted
record of American foreign policy was difficult in the
nineteenth ceﬁ*ury and has become far =more so in the
twentieth., A wide range 2f compiling, clearance, and
publishing problems have been confronted by the Department and
its Historical Office over the vears. The problems persist to
the present day, albeit in a mOore contemporary context. Few
of +the issues are really new: most have been with us and our
predecessors. There follows a report on the major problems in
the preparation and publicztion of the Foreign Relations
series, the efforts made over time to zeet those probliems, and
the steps neing taken now and in the near future to face the
problens anew.




PB401349-2030

1. Comprehensiveness

The Problem

The Department and specifically its Office of the
Eistorian continue to prepare the Foreign Relations series in
accordance with a charter largely formulated in 1925. The
charter calls for a comprehensive record based upon Department
of State records supplemented as appropriate with records from
other agencies. The meaning of "comprehensive"” is no longer
an absolute. Uncertainty over the definition prevents the
making of sound and consistent decisions on all phases of the
Foreign Relations program. Volumes are delayed because *hey
are, for various reasons, not regarded as complete or because
they will be perceived as inconplete by academic users.

Background

Until 1925 the Department of State adhered to no
formalized set of principles for the selection of records for
publication in the Foreign Relations series. Although the
volumes were, until 1898, fairly complete records of the
preceding year's diplomatic correspondence, some documents
were omitted or summarized. ften these were quite
ipportant. The practice of selection became more pervasive in
the early twentieth century. The modern era for the series
began in 1925 with the appointment of a Department Historical
Adviser and the promulgation by Secretary of State Frank
Kellegg of a charter for the preparation of the modern Foreign
Relations series. )

The Kellogg order of March 25, 1925 defined the scope of
the Foreign Relations series, the basis for editing standards,
and the principles of clearance. It remains, to this day,
with minor rodifications, the Toreign Relations charter.

The Xellogg order was, in large measure, 2 codification of
accumunlated practices for the preparation of the Foreign
Relations series. The series was envisaged as a record of
foreign affairs "policies and decisions”™ essentially based
upon the files of the Department of State. The order firmly
insisted upon compiling principles of completeness,
ohjectivity, and historical integrity, but it also clearly
authorized onissions from the published record in order to
avoidi compronising current negotiations, to condense the
record, to preserve confidence reposed in the Department by
foreign governnents and officials, to avoid needless offense
to governments and individuals, and to avoid personal opinion
not subsequently adopted by the Department as policy.

The Kellsgg charter of 1925 has been the constant
framework for oreparation of the Foreign Relations series, but
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the actual compiling practices and the changing expectations
ot users have increasingly come into conflict with the
charter's principles. For some time the Foreign Relations
series paid special attention to matters of international law,
and the structure and format of the volumes reflected the
international lawyers' conceptual view of foreign relations as
a series of discrete cases. Academic users of the series for
the inter-war period sometimes criticized volumes for
narrowness of scope and failure to document broader policy
developnents.

In the post-World War II period the Foreign Relations
series remained bound by the Kellogg charter, but the
Historical Office moved steadily toward an expanded
interpretation of the 1325 guidelines. The State Department
was no longer the single source for the official published
record, and the focus of cempiling shifted from international
law cases to the wider realm of international diplomacy.

The postwar compiiing of Foreign Relatiohs volumes was
expanded over the earlier voluzmes 1n five categories. First,
the range of documents selected was more comprehensive and
included major White House and military records. A wider
assortment of Department records was also used. Second, the
comppilers sought far more systematically tc include records
showing the evolution of policies, Third, many more foreign
governnent docuwments and information gained from foreign
sources were included. Fourth, a much more elaborate editing
nmechanism wis developed, involving the identification of

drafters, comparison of texts, and a fuller identification of
the details of those documents excluded.

The content of the series evolved in response to the
fundamental change in the role of the United States in world
affairs and the greater corplexity of American foreign
relations. The Historical Qffice editors emphasized political
reporting and military aspects of diplomacy while giving
international law and the negotiation of conventional treaties
much less attention. An exclusively bhilateral approach to
viewing American foreign policy gradually gave way to a
functional aporoach, a concern for multilateral diplomacy, and
attention to the pclitico-zmilitary, scientific, commercial,
and intelligence aspects of foreign policy.

Daring the 1950s and 1960s the Historical Office made
several radical departures from previous Foreign Relations

preparation practices and registered the =0st valuable
achievement in government records publication in the postwar
era. In response to Congressional reguests and support, the
Office collected and published the full American records of
the World War II heads of government meetings., Working with
the full cooperation of the Defense Department and the
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Presidential libraries, the Historical Office prepared highly
detailed, day-to-day records of the wartime conferences. The
scope was wider than ever attempted in the history of the
Foreign Relations series. Every available scrap of paper was
published. The Department published the Yalta voclume in 1955,
the twin Potsdam volumes in 1961, and the Tehran volume in
1%61. The effort to prepare such detailed volumes proved too
difficult for the Office to sustain over a short period of
time. Preparation of five other volumes was allowed to
proceed more gradually and was not completed until 1972,

The Historical Office was also directed to prepare a
special China subseries during the late 1950s. The volumes
were to provide the full authoritative record of American
involvement in China in the 1940s up to the Communist
takeover. A large team of historians prepared these volumes
on the trasis of established methodology, but on a vastly
increased scale of inclusion. However, only a few of the
proposed ten volumes were pablished before the Department
reached the conclusion that the subject was too sensitive for
early publication. The idea of a China subseries was guietly
abandoned, and the remaining volumes were released gradually
through the 1960s and 1970s as part of the regqular series.

The wartime conference and the special China volumes of
the Foreign Relations series provided the wmodel for a far more
thorough and comprehensive compilation of foreign affairs
records. The regular volumes of the series gradually began to
reflect this wider scope.

The »id-1970s were ancther watershed in defining the scope
and comprehensiveness of the Foreign Relations program as the
Historical Office began compiling the Eisenhower-Dulles
foreign affairs record. Although formally working within the
Kellogg mandate, the Office devised a new set of methodologies
and practices for compiling the published velumes: the
editoers systematically used the records of other agencies:
lower-level Department records were explored to discover the
roots of policy and alternative policy lines; traditional
diplozatic exchanges werg largely excluded in favor of
policymaking papers and the records of internal deliberations;
the military, economic, and cultu-al components of American
foreign policy received even greater attention than befcre.
The editors also sought to extend the series into the most
sensitive 2nd controversial episodes of American intelligence
activities and political action in foreign countries.

The changing scope of the Foreign Relations series in

recent years and its entry into the sensitive area of still
current intelligence activities of the U.S. Government has
been one ¢f the major basic causes for the slowdown in the
publication of the series. If one is to apply the absolutely
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widest definition of the meaning of foreign affairs records,
then an even larger segment is either in other government
agencies inaccessible to the official State Department
historians or undeclassifiable. There has been increasing
uncertainty within the Departrment and its Historical Office as
to whether the series was meeting an agreed level of
comprehensiveness in the published Foreign Relations record.
The escalating expectations of the academic community for the
widest possible publication record further complicates this
judgment. The result has been a growing imprecision of
purpose for the series that influences every step in the
preparation of Foreign Relations volumes from earliest:
planning to publication.

The Solution

The Foreign Relations series requires a clear renewal of
its mandate that accurately reflects the reality of the
foreign affairs scene during the last 25 years. The Office of
the Historian must work closely within the Department and with
leaders of the academic community in developing a new
Cepartment regulation defining the scope and content of
official records intended for pcblication in Foreign Relations
Jolumes.

The Department of State should alsc consult with the
acadeaic community regarding the naming of an editorial board
for the FPoreign Relations series. The board would represent
the scholarly disciplines and users most concerned with the
Foreign Relations series. I: would meet with the Office o:x
the Historian leadership frequently to discuss plans,
procedures, and problems. It would meet froa time to time
with the Assistant Secretary of State for Public Affairs to
report on its work and the prospect of the program. The board
would@ report annually to the Rdvisory Committee on Historica
Diplomatic Documentation.

it

The Department of State =ist alsc consider naming special
scholarly panels to consult with the Office of the Historian
regarding particular volumes of the Foreign Relations series.

The panels would review manuscripts, discuss compiling
strategies, evaluate documents, and/or discuss planning of
volumes. Wherever possible, the Department would bring
distinguished private historians o the Jfifice of the
Historian toc carry out editing assignments outside the reala
of skills of the permanent Office staff.
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its preparation of the official record for publication and has
excluded significant issues from consideration for the record.

Tne expanding scope of the Foreign Relations program in
the 1960s and 1970s absorked an ever larger portion of the
total resources of the Historical Office. For several decades
after 1945, the Foreign Relations staff and the policy studies
staff more or less shared equally the Office remources and
priorities. 1In 1975 the Office reorganized so as to
concentrate 80 percent or more of Cffice staff on the
acceleration of the preparation of the Foreign Relations
volumes. In 1978 the Department's Inspector General reviewed
the Office programs and recommended a still more complete
comnitment of Office resources to the Foreign Relations
program. For a few years, contract historians were hired to
augment the regular Office staff. By the late 1970s, 20
professional historians were engaged in the compiling
process. The Department matched the staff augmentation with
steady increases in funds for the editing and printing of
volunmes.

The expansion of Department resources committed to the
preparation of the Foreign Relations series in recent years
has not, by and of itself, permitted the series to cope with
the enormous, expanding foreign affairs record and accelerate
the compiling and publication of a comprehensive record. The
Office of the Historian has produced a pigger and ever more
thorough record, but the hope of its being either complete or
more tirely has not been realized. The attempt to review all
or most of the avaiiable foreign affairs documents has daunted
a thoroughly professional staff and contributed to further

delays in peeting a 20-year compiling line or even a 25-year
compiling line.

i
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The review, selection, and cospilation of the official
authoritative record of American foreign pclicy has become too
great a task to be carried out in accordance with the
methodology and procedures that were appropriate in an earlier
period. XNo one person or group of persons, however skilled
and dedicated, can use the customary methods of reading, page
by page, even all the “"most iamportant”™ documents. The vast
and growing record requires new procedures and methodologies.
The Office of the Historian is obliged, if it is not to be
overwhelmed by the availakle record, to find ways of being far
more selective. It must add tc its professional staff of
diplomatic historians certain nontraditional historians who
can apeply guantitative methods to the records, as well as
international affairs experts, historians of science and
technology, and economists who can evaluate the growing




PEIUL349 2456

quantity of multiiateral, technological, and economic and
financial events that dominate the more recent foreign policy
scene. ©On the other harnd, the *raditional concerns of the
diplormatic historians -- *He coemplexities of diplomacy and
foreign relations -~ must also be consistently pursued and not
abandoned in favor of too exclusive a concentration on the
Washington policymaking ferment. The adaptation of the staff
to its rew responsibilities has begun, but it must be
developed nore rapidly and more decisively.

The Prcblem

An essential zlement of the official diplomatic record
selected by the Cffice of the Historian for inclusion in the
Foreign Relations series consists of documents originated by
foreign governments -- diplomatic notes, aides-mémoire,
communications of heads of government. 3An even larger pertion
of the selected record ccnsists of American documents
containing information obtained from foreign governments in
confidence. The Departmen: of State must obtain the formal
concurrence of foreign governnments for the publication of
their documents in the Foreign Relations series. The
successful conduct of contercporary foreign relations regquires
respect for information conveyed by other governments and
their representatives in confidence. Some foreign governments
are reluctant to grant such concurrences or are very slow in
responding to Derartment recuests. Nc maior foreign
governments release their official documents earlier than 30
vears after the event; it nay be 40 or 30 years or never. The
processing cf the Foreign Relations volumes is sometimes
delayed pernding the receipt of such concurrences.

The Department of State first began after wWorld War I %o
seek the perzission of foreign governments for printing their
documents in the Foreign Rslations series. The responsibility
for identifying such docuzents and initiating diplomatic
correspondence to cbtain the necessary permissions to print
was exercisec hy the Histcorical Cffice until 1980 when the
Department's Classification/Declassification Center took over
responsibility for such clearances as part of the overall
Department restructuring of declassification procedures. The
basis for seeking such permission to print was found in
internaticrnal law. Until the 1870s, the obtaining of such
permission had been a generally routine matter. There were
occasionally exceptions when some foreign governments were




PH40134-2037

10

either unwilling or indifferent to responding to these
regquests, but the impact upon the series was minor.

In the 1970s some governments became more concerned not
only about the fast publication of some of their official
documents in the Foreign Relations series but also about the
inclusion in the volumes of sensitive information given to
U.S. officials in confidence. These governments indicated
that they expected the Department of State to provide their
documents and their information the same level of protection
they would receive at home. This concern was probably
accentuated by what some governments consider as unwarranted
disclosure of their information to American requesters using
the Freedom of Information Act. The inclusion in the Pcieign
Relations series of documents from the 1950s of persisting
sensitivity to some foreign governments also contributed to an
atmosphere of reluctance or delay on the part of some foreign
ministries. Some governments have failed to respond for
several years to requests for permission to print documents.
The Department of State believes that the Foreign Relations
series cannot go forward without such permissions. The
processing of some volumes has been delayed, and others have
been revised to exclude the foreign document or information.

The Solution

The inclusion of foreign government documents and
informatiun creates delays in the Foreign Relations series
that ultimately are outside the controi ot the U.S.
Government. Several measures are available and should be
pursued. First, the Office of the Historian can be far more
selective in its use of foreign government information so that
requests to other governments can be limited to the most
essential items. Second, the Department can continue its

efforts o persuade and assure foreign governments of U.S.
conaitment to protecting the confidentiality of diplomatic
exhanges. Third, the Department and its amaissions abroad can
urge foreign governments to give prompt and positive responses
to reguests for approval for publication of documents in the
Foreign Relations series. Fourth, the standards for assessing
the sensitivity of foreign government information can be still
further perfected to exclude any information or documents not

properly requiring concurrence from abroad.

4. Other Agency Records

The Problem

The full record of the development of American foreign
policy regquires the inclusion of documents and information
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historians, and the delays resulting from the resource and
personnel linmitations experienced by all National Archives
units since 1980. Some agencies will, of course, provide no
official access for State Department historians to agency
records. Some agencies, like the Central Intelligence Agency
and the National Security Council, require that documents
involving their equity found in third agency files or in the
files of the National Archives be reviewed by the agency
before being released to State Department historians. An
elaborate, time-consuming, and frequently imperfect procedure
has been evolved by the State Department and other foreign
policy agencies to permit access to, review, and copying of
key foreign affairs records. The process is based upon
caution and care for security and the proper handling of all
records.

.....

working with other agencies to prepare Foreign Relations
volumes has caused two Presidents to encourage and call for
closer working relationships. On September 6, 1961, President
Kennedy issued National Security Action Memorandum No. 91
addressed to the Secretaries of State, Defense, Treasury, and
the Administrator of the General Services Administration.
Kennedy's directive called upon the heads of agencies
concerned with the publication of the Foreign Relations series
to avoid undue delays in the preparation of the volumes and tc
cooperate fully with the Department of State in the
preparation of the series. On March 8, 1972, President Nixon
issued directions which called upon the Secretary of State to

speed up the publication of the Foreign Relations series to 20
years from currency and requested thée Secretary of Defense,

the Director of Central Intelligence, and the Assistant to the
President for National Security Affairs to cooperate fully
with the Secretary of State in the most expeditious manner and
to the maximum extent consistent with the requirements of
national security.

The directives of Presidents Kennedy and Nixon and the
efforts of the Department of State and its Historical Office
have had only short-term success in maintaining an optimal
relationship for the Foreign Relations series with other

government agencies. There has never been a fully worked out
interagency agreement, or priorities and procedures for
cooperation in the preparation of the official published
foreign affairs record. The absenc? of these priorities has
added a serious delay to the series and compromised its
ability to serve as a comprehensive record for all the
government.




The Solution

Twelve years have passed since the last Presidential
directive endorsing the preparation of the Foreign Relations
series as the vehicle of official disclosure of the American
foreign affairs record. Steps can be taken within the
Executive Branch to formulate a comparable directive addressed
to the principal foreign affairs agencies so that some
momentumr can be given to the program of compiling a complete
Foreign Relations series. A new interagency procedure for
regularized access and disclosure of agency records in the
Foreign Relations series is also urgently needed. 3Such a
system would rationalize and regulate the current
time~-consuming, ad hoc arrangements for gaining access to
other agency records, for making copies, and for downgrading
and declassifying information. Finally, the Office of the
Historian for its part must exercise restraint in its use of
other agency records so that its requests for access and
copies do not overwhelm limited agency resources and thwart
the best intentioned efforts at cooperation.’

5. Declassification

The Problem

The largest part of the foreign policy record selected by
State Department historians for inclusion in the Foreign
Relations series is composed of classified documents. During

the past 40 years, the government, including the State
Department, has developed an increasingly elaborate

declassification system capable of properly and fully
protecting American diplomatic secrets. This declassification
system has not developed smoothly, but by leaps forward in
complexity and comprehensiveness, and has resulted in a
vari=ty of delays and dilemmas for the Foreign Relations

program,

Background

Early Department Clearance Procedures

The concern within the Department of State regarding the
sensitivity of the Foreign Relations record goes back at least
tc the beginning of the twentieth century. The volume for
1898 on the Spanish-American War was delayed until 1901 and
was carefully prepared by a high-ranking officer of the
Department, John Bassett Moore. It was the first publication
delay in 46 years. In the years that followed, senior
Department officers took steps to assure that deletions or
delays in the Foreign Relations program protected current







PE4UL34- U4

August 1982, 1In 1979, the newly created Classification/
Deciassification Center (A/CDC) assumed responsibility for
declassification of Foreign Relations volumes from the
geographic and functional bureaus of the Department. Most of
the other Departments and Agencies involved in foreign affairs
have formed similar centralized systems for declassification
review.

Within A/CDC, systematic review is performed Ly retired
senior Foreign Service Officers who have special area
expertise and who enjoy the confidence of the geographic
bureaus that declassification decisions will be properly made
or, in marginal cases, referred to them. Thus, bureau
personnel no longer find the document review responsibility
competing for attention with, and frequently losing out to,
pressing operational problems. Reviewers in CDC read
documents selected for the Foreign Relations series on a
line~-by-line basis so that as much as possible of even
sensitive documents is released. &/CDC also processes
necessary referrals to other U.S. agencies and to foreign
" governments.

Relationship of the Foreign Relations Series to
Scholars' Access to Records

After World War I1I the Department cf State maintained a
program of limited access by scholars to the more recent
classified portion of the agency records, while periodically
transferring older historical portiocns of the foreign affairs
files to the National Archives for accessioning and opening to
the public. The program, coordinated for the Department by
the Office of The Historian, defined that portion of the still
classified record -~ not yet transferred to the National
Archives, but reviewed by the Office of the Historian in
connection with the preparation of the Foreign Relations
series —- as open to limited research by qualified
researchers. Research notes made by users of the program were
reviewed by the relevant Department bureaus.

The system was inherently ineguitable and susceptible to
favoritism. The gradual fall from currency of the Foreign
Relations series also increasingly inhibited its utility. The
program for restricted access for scholars was ended by the
Department in 1975. After that time individuals could have
access to the Department records already transferred to the
National Archives, but could have no access to the records not
yet accessioned. Specific individual requests could, of
course, be made for papers under the expanded Freedom of
Information Act. Also, scholars could initiate requests for
historical documents through the presidential libraries for
mandatory
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declassification review of records held there, under
provisions of the current Executive Order.

Controversies Regarding Declassification

The Department's centralized classification/declassifica-
tion program has implemented the requirements and spirit of
the Carter (Executive Order 12065) and Reagan executive orders
on information control. Systematic guidelines have been
developed for the Department's historical records, Freedom of
Information Act regquests are being met fairly and increasingly
effectively, and foreign governments have been reassured
regarding the proper security protection of their
information. The scholarly community has not, however, been
fully satisfied with the declassification program,
particularly as it has affected the Foreign Relations series.
The start-up of the Department's declassification program in
1979 and the more fully systematized programs of other foreign
affairs agencies had an immediate short-term impact upon the
rate of publication of the series. The start-up difficulties
appear now to have been overcome, but the declassification
process has become elaborate, highly structured, and subject
to delays unless all parties involved in the preparation of
the Foreign Relations volumes work together closely and
cooperatively. The Department’'s declassification progranm,
however it may compare with past programs, is the ally and
shield of the Foreign Relations series and is the leader among
the agencies in encouraging and advocating the disclosure of
the foreign affairs record.

The Re-review of Foreign Relations Volumes

Just as the Classification/Declassification Center came
into being, a diplomatic incident over the inadvertent
printing of highly sensitive foreign government information in
a Foreign Relations volume led to a high-level Department of
State decision that A/CDC should re-review some 20 volumes
already in manuscript following evaluation for -
declassification under the previous arrangements.  Although
the Office of the Historian and A/CDC cooperated in
accomplishing the re-review promptly within the Department,
the necessity for additional referrals added to the delay, and
in some instances the Office of the Historian chose to defer
publication rather than accept the excisions and denials which
the re-review produced. The re-review therefore caused some
delay in fact, and the appearance of more. Although it is not
a problem that will recur in the future, some scholars have
continued to consider A/CDC an obstruction. In reality, its
creation has facilitated the process of Departmental review.
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How Is The System Working

The new centralized classification/declassification system
within the Department and in some other agencies has been far
more comprehensive and thorough in its systematic review of
historical files and its clearance of Foreign Relations
volumes than any previous clearance process. This cautious
and careful implementation accurately reflects government
directives and the mounting concerns of policy officers
regarding the sensitivity of many foreign policy issues. Its
strictness, however, has been viewed by many in the scholarly
community as an excessive constraint upon declassification by
comparison with pre-1979 practices. There is a general
feeling among users of the Foreign Relations series that the
Department and the government as a whole are erring in the
direction of excessive classification. "For their part, the
officers responsible for the new declassification system feel
that there has been too little recognition of how a careful
line~by-line review permits the disclcosure, with minimum
excisions, of many documents that might othetwise be withheld
entirely.

The Office of The Historian and the Classification/
Declassification Center have worked ever more closely in the
last several years toward common goals: to assure that only
those records and information that require security protection
are withheld from the Foreign Relations volumes; to develop a
full, accurate Foreign Relations record:; and to maintain the
confidence of Department policy officers and foreign affairs

officers in other agencies that sensitive national security
will be properly protected.

Declassification of Other Agency Documents

o o W oY mArdbisn A
i U

An ever larger portior the basic Foreign Relations
record is derived from other agencies and from the documents
and information of other governments. BAll U.S. agencies and
authorities are generally supportive and sympathetic to the
Foreign Relations program, but the process for identifying and.
clearing the documents and informaticn is increasingly
complicated and time-consuming. Considerable resources in
government are expended in the review and declassification of
Foreign Relations volumes. The process is not swift, but it
must be faultless. The Department has worked carefully to
fine tune the process and mitigate delays. The large scale of
the Foreign Relations program makes acceleration of

th
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declassification difficult if due caution is to be observed.
Furthermore, the Department of State declassification review
must be completed before documents are referred to other
agencies for their review and to other governments for
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concurrence. This sequentinl procedure unavoidably makes for
~ delay.

The Solution

As indicated above, the goal of the Department of State is
to achieve and maintain publication of the Foreign Relations
series at the 30-year line. To that end:

-~We have improved communication between the Office of the
Historian and A/CDC so that the latter can program its
resources to respond as efficiently as possible to accommodate
the Historian's priorities.

--A/CDC seeks to strengthen relations with counterpart
elements of other Executive Branch agencies, to increase their
understanding of the importance of the Foreign Relations
series, and to obtain their action on referrals as rapidly as
possible in competition with other priorities.

~-Vle are studying possibilities for telescoping an
inevitably long process toward publication by running some of
the numerous review and referral steps ccncurrently rather
than sequentially.

To achieve the present goal, both the Office of the
Historian and A/CDC will probably have to seek Departmental,
Executive Branch, and ultimately Congressional, approval for
increased resources beginning in fiscal years 1986 and 1987.

We believe that the division of effort and the existing
cooperation between the Office of the Historian and A/CDC
guarantee that the Department of State will continue to

balance successfully its obligation to protect information to
the limited extent necessary for national security, even after
30 years, with its wish to support the public's right to
access to the historical record of its government's

undertakings.

6. Printing

The Problem

In rzcent years the printing and publishing of the volumes
of the Foreign Relations series has become an increasingly

lengthy process. It is a process added on to the already
lengthy declassification procedure. From the time a volume
has at last been fully declassified to the time it is finally
printed, bound, and released for sale, one year to 18 months
r.utinely elapses. The scheduling of the precise date for
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release of volumes has become problematic. It is difficult to
tell academic and other public users when volumes will be
printed and released. The Department and particularly its
declassification program have been blamed for delays in the
release of volumes for which they have no responsibility. The
delays in publishing have added an additional factor c£
demoralization to all other stages of the process. Those who
are responsible for assigning priority to the preparation and
clearing of Fereign Relations volumes ask themselves why they
must act expeditiously when the Department cannot assure
prompt publication of a volume once it is fully prepared and
cleared.

Background

The Foreign Relations series has been printed and
published by the Government Printing Office (GPO) throughout
its 120 years of existence. The Government Printing Office
has provided consistent support to the Department as the
Foreign Relations series has expanded in complexity and size
- over the last 50 years. The changing circumstances of the
last 10 years, however, have severely tested the effectiveness
of the publishing program and the government's ability to
place the official diplomatic record in the hands of the
public in a timely and efficient manner.

Changing printing technology has had a major impact upon
the production and publication of the volumes in the Foreign
Relations series. In particular, the introduction in the late
T970s ©of computerized typesetting and the total abandonment of
linotype printing contributed to the delay in the publication
of more than 20 Foreign Relations volumes. The changeover in
typesetting procedures caught many volumes in mid-stream. In
1983 the GPO announced it was completely computerizing its
printing and asked the State Department to withdraw its
holdings of linotype lead plates for nearly 20 Foreign
Relations volumes in preparation and convert them into a
computerized medium. These volumes had languished in the
galley proof stage at the GPO for 5 or more years awaiting
final declassification. Expensive and time~consuming
reprocessing of the Foreign Relations texts by computerized
typesetting was required. The Government Printing Office and
the Department have worked closely in attempting to devise a
fully effective and economical procedure for publishing
Foreign Relations volumes from manuscript to printed books in
the new technology. A fully effective system, however, eluded
the parties through 1983.

Before the computerized typesetting procedures were fully
introduced, the Department and the Government Printing Office
attempted without great success to cope with the necessary
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backlog of Foreign Relations volumes. The Department of State
and other agencies had always used classified printed galley
proof of compiled Foreign Relations volumes in determining
declassification decisions. Their convenience and legibility
made the clearance process far more efficient than reading
copies of the original documents. But the length of the
declassification review process, sometimes 3, 4, or more
years, created a growing backlog of partially prin ed volumes
and undermined any predictable scheduling at the GPO. As the
GPO phased out the linotype operation in the late 1970s, the
backlogged volumes in galley proof were the victims of more
unexpected and protracted handling delays. The delays
accounted for the failure of the Foreign Relations volumes to
be published promptly even after declassification was finally
achieved.

The average final production phase of Foreign Relations
has gradually lengthened from less than a year before 1278 to
nearly two years in 1983, measured from the point at which a
Foreign Relations volume is fully declassified to the date it
is published and released to the press and the public. The
process involves steps by both the Department and the GPO.
The handling of volumes is closely confined by the need for
continued security protection, even after declassification of
documents in the volume, because of the volatility of
day-tc-day foreign relations events and the possibility of
reversals of clearances of information included in Foreign
Relations volumes awaiting release. The difficulty in
resolving the processing delays within the GPO-Department

relationship has spurred the search for alternative printers
in private enterprise as an alternative to publication of the

series by the Public Printer.

Even a more efficient GPO-State Department relationship
may not be able to overcome other difficulties and problems
associated with the processing of Foreign Relations volumes at
the Government Printing Office. These include the limited
number of volumes printed (fewer than 5,000 copies per
volume), the paucity of advertising of volumes, the inability
of purchasers to subscribe to the series, the short duration
during which the volumes remain in print (fewer than 5 years),
and the high agency production cost per volume.

The Solution

The Department has begun a comprehensive program to
modernize the publication of the Foreign Relations series by
careful application of computerized typesetting and printing
processes. The Office of the Historian and the Publishing
Services Division of the Department of State have worked
closely with -the Government Printing Office since 1981 tc
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plan was alopted by the State Department, approved by the
Budget Bureau, but Congress withheld funding for several years
until persuaded by the scholarly community, led by Charles
Evans Hughes, to authorize the program. The Department
pressed forward with the program through the Depression and
World War II. By the end of the 1940s, the 27 vclumes had
expanded tc 50 and the series was 15 years behind currency.

After wWorld War II the staff of the Historical Office
expanded, and the program struggled to hold at a 15-year
line. 1In order to meet the need for the official record of
more recent and periodically important foreign affairs events,
the Department launched two new special series. 1In response
to Congressional requests and support, the Historical Office
began the urgent compilation of the full records of the World
War II heads of government meetings at Washington, Casablanca,
Quebec, Tehran, Cairoc, Yalta, and Potgdam. The Yalta volume
was released in 1955, two volumes on the Potsdam meetings in
1260, and the Tehran conference volume in 1961. The remaining
four volumes languished and were not all published until
1972. Also during the 1950s, the Department directed the
Historical Office to prepare the full record of American
involvement in China in the 1940s leading to the establishment
of the People's Republic. Ten volumes of the projected China
subseries for Foreign Relations were hurriedly prepared by a
special team. The sensitivity of the subject, however,
required the Department to delay publication. The last of the
10 volumes was finally released in 1978.

On March 6, 1961, President Kennedy issued a directive
endorsing the Foreign Relations series and calling upon
department, agencies, and libraries to cooperate with the
Department of State in publishing the volumes with a minimum
of delay. The President pointed to the 20~-year delay in the
series as "unfortunate and undesirable” and called for a goal
of publishing the official record at 15 years after the
events. The Kennedy directive and White House support for the
Foreign Relations series helped overcome some problems and
assure sustained funding for the program, but the series fell
further behind while growing ever larger in scale.

The steady expansion of the Foreign Relations series can
be seen in the following table.
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The compilation time had been barely held at the 25-year line
and the publication time had slipped to 30 vyears. The
prodigiocus compiling effort had been converted into only six
published volumes and a backlog cf substantial proportions had
accumulated. The techniques for compiling the official record
had completely outdistanced the means for publishing a
declassified record. The record was in fact more inaccessible
to the scholars and public than at any time since the end of
World War II.

The Solution

Sixty years of experiemnce by the Office of the Historian
and other concerned elements of the Department of State
demonstrate the futility of all efforts to bring the Foreign
Relations series closer to currency unlesg and until careful,
even severe, restraint can be exercised on the size of the
series. The Historical Office must observe that restraint
without compromising accepted standards of adcuracy and
comprehensiveness. The Historian must wcrk to assure that only
- the essential official record is prepared in the most efficient
and concise form consistent with longstanding responsibilities
for scholarship. The overall size of the series should be
scaled down from the high level of more than 35,000 printed
pages prepared for the 1952-1954 triennium and again for the
1955-1957 triennium.

The Office of the Historian is giving particular attention
to the use of microform supplements to the printed volumes of
the series to assure scholars, students, and the public the
widest possible access to a full authoritative record of
American foreign policy. Microform cannot be a substitute for
a letter press edition of the official record, but can be a
means for providing libraries, institutions, and individual
users with that part of the growing foreign affairs record
that does not require presentation in print. Pilot projects
already in process may provide the basis for requesting
additional resources and expanding this element of the work.

WHAT WOULD BE NECESSARY TO PUBLISH
FOREIGN RELATIONS AT A 25-YEAR LINE

To bring the Foreign Relations to a 25-year publication

line within 15 years would require a prodigious effort in
compiling, editing, declassification, and publication never
before attempted or envisaged. The Department of State would
have to publish the remaining principal records of the
Eisenhower administration and the records of the Kennedy,
Johnson, Nixon, and Ford administrations by the year 2000, If
the Department and its Office of The listorian were to prepare
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an official record of the scale prepared over the last 10
vears, the program to reach the 25-year line for the year 2000
would require the preparation of 165 Foreign Relations volumes
in the next 16 yvears. If the scale were somewhat constrained,
the record could be produced in 150 volumes or less.

The compiling and editing of these 150 or more volumes
over a period of 12 or more years would require a larger staff
of historians and research assistants, an enlarged team of
technical editors, and a support staff of clerks working on a
sustained, uninterrupted basis. This level of production was
never previously attained by the Office of the Historian. It
is obviously not impossible, but to sustain it over 12 or more
years would require optimum management and leadership.

The declassification of 150 Foreign Relations volumes over
a l5-yesar period would require a substantiaily expanded
declassification capacity in the Departmant of State and
comparable expansions at the other agencies asked to review
the proposed manuscripts for declassification. But even such
an augmentation of staff by itself would bring about only a
limited acceleration to the declassification process. The
current sensitivity of documents and the state of U.S.
relations with other countries will remain unavoidable
constraints. Resources alone cannot speed up the preparation
of the series. The only way this burden could be limited
would be by careful restraint on the number of other agency
documents included in the volumes by the historians and
editors. The precise number of personnel required over the
15-year period would depend upon the scale of the volumes and
the quantity of other agency documents included, but it
certainly would require a substantial increase in State
Department declassification costs. Substantial increases in
the declassification personnel in other agencies involved in
the clearance of Foreign Relations volumes would also be
necessary.

The archival costs for an accelerated compiling program
would also be great. Department of State critical records
were converted in 1974 to a computerized machine~readable -~
form -- the FAIS system. But pre-1974 records are all paper
files. Intensified use of these records by the Cffice of the
Historian would require additional Department records
management personnel. The use of Presidential files at
Cambridge, Austin, Ann Arbor, and elsewhere would require
substantial increments of archivists from the National
Archives which has suffered painful budget contractions in
recent years. BAn exact estimate of archival costs for an
accelerated program is difficult to assess, but a substantial
increase in archival personnel and document copying costs must
be presumed.
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series within its purview. Since 1976 the National
Coordinating Committee for the Promotion cf History,
representing most major historical organizations in the United
tates, has worked in Washingtcn on behalf of the National
Archives and for more rapid declassification. The Coalition
to Save Our Documentary Heritage is a more recent organization
committed to the same objectives. The Society for History in
the Federal Government, founded in 1979 and now with a
membership of over 950, also has supported the acceleration of
declassification and the release of Foreign Relaticns. The
Soniety of Historians of American Foreign Relations
established a government relations committee to monitor the
publication of the Foreign Relat.ons series and the opening of
records at the National Archives. The American Society forv
International Law, a consistent advocate and supporter &f the
Foreign Relationg over the past decades, has argued for its
more timely publication and has passed several resoluticns in
recent years urging the more rapid release of Foreign
Relations volumes.

CONCLUSION

The measures already undertaken and contemplated by the
Department of State to achieve publication of the Foreign
Relations series at the 30-~year line should be pursued with
deliberation and full care for the longstanding traditions of
scholarship and objectivity of the Foreign Relations series.
The Historian of the Department must have a full role in the

process leading to decisions affecting the preparation,
declassification, and publication of the volumes in the

series. The Advisory Committee on Historical Diplomatic
Documentation should be consulted by the Department at all
stages in the development of an action program for the

series. The academic community should be asked to become more
involved with foreign affairs practitioners in the planning of
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the Foreign Relations series and any special supplements being
rlanned for the 1960s and 1970s. This involvement should be
aimed at assuring that the design; preparation, clearance, and
publication of each Foreign Relations volume for future years -.
meets the basic criteria for an authoritative, comprehensive,
and objective volume. The high cost of preparing the series
requires that it respond fully and precisely to historical
requirements for a permanent record. It must address all

ma jor foreign affairs issues, depict the evolution of
policies, and present a fully balanced picture of issues and
possibilities in the diplomatic fitld. It must fully support
the Department's commitment to disclosing the official record
to the public as soon as possible. The Department zolicy
offices and declassificaticn directors must also be made
closer partners in the preparation and publication of the




series and come to a fuller awareness of their responsibility
for the success of the program.

All efforts with the public and within government must aim
at the following three cardinal undertakings:

First, The Historian must exercise intense restraint upon
the size of the record selected and compiled and upon the
scale of documentation sought from other government agencies.
The Historian cannot successfully accomplish this goal in the
face of demands from within government and the public for
expanded volumes. The prospective size and scope of the
series must have full support from within government and from
academic and scholarly users.

Second, criteria of completeness and comprehensiveness of
the official foreign affairs record which have been debated
over recent years must be defined. The current definition of
comprehensiveness has not satisfied academic users of the
series who find the expanded series still nof sufficiently
complete. Without an agreement on the scope of the Foreign
Relations series, any program for publication will, however
expensive, be hopelessly burdened with controversy.

Third, drawing closer to currency will necessarily result
in a larger proportion of documents denied declassification on
national security grounds or because of current sensitivity.
The release of more foreign government documents will be
denied concurrence and much more foreign government
information will be denied. These circumstances conflict with
the standards of completeness and with the sentiment of a
majority of Foreign Relations users who, in a Department
survey in 1982, expressed a preference for a more
comprehensive series, even if published later, than for more
selective volumes. The greater selectivity of the series
would have to be clearly explained, understood, and
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