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Preface

The Department of Homeland Security (DHS) Office of Inspector General (O1G) was established by
the Homeland Security Act of 2002 (Public Law 107-296) by amendment to the Inspector General
Act of 1978. This is one of a series of audit, inspection, and special reports prepared by our office as
part of our oversight responsibilities to promote economy, effectiveness, and efficiency within the
department.

This report assesses the Federal Emergency Management Agency’s (FEMA) performance as it
conducted its disaster management responsibilities in response to Hurricane Katrina. We examined
whether the laws, regulations, policies, procedures, plans, guidelines, and resources were adequate
and operational, and whether FEMA's organizational structure enhanced or hindered its emergency
management capabilities.

The recommendations herein have been developed to the best knowledge available to our office, and
have been discussed in draft with those responsible for implementation. It is our hope that this
report will result in more effective, efficient, and economical operations. We express our
appreciation to all who contributed to the preparation of this report.

Richard L. Skinner
Inspector General
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Executive Summary

The federal government, in particular the Federal Emergency Management
Agency (FEMA), received widespread criticism for a slow and ineffective
response to Hurricane Katrina. Much of the criticism is warranted. Hurricane
Katrina’s high winds and storm surge caused devastating loss of life and
substantial property damage in Mississippi and in Louisiana. In the city of
New Orleans several breaches of the levee system compounded losses. The
hurricane caused significant damage in Alabama also. Although FEMA and
other agencies deployed emergency responders and resources in advance of
the storm and supported state efforts to evacuate people and conduct other
final preparations, most were overwhelmed the first week after landfall.

We conducted a review of FEMA’s activities in response to Hurricane
Katrina, which details FEMA’s responsibilities for three of the four major
phases of disaster management — preparedness, response, and recovery —
during the first five weeks of the federal response. In addition, we evaluated
FEMA'’s preparedness and readiness efforts over the past ten years to
determine its organizational capability and posture prior to Hurricane Katrina.

Under the authorities of the Robert T. Stafford Disaster Relief and Emergency
Assistance Act (the Stafford Act)! and the National Response Plan (NRP),
FEMA provides disaster assistance to individuals and communities and
coordinates emergency support functions for emergency management; mass
care, housing, and human services; urban search and rescue; long-term
recovery; and external affairs. We reviewed whether FEMA's authorities,
plans and procedures, organizational structure, and resources were adequate
and effective. Appendix R summarizes the scope and methodology of this
review.

Within the past two years, the Department of Homeland Security (DHS)
published two watershed planning documents — the National Incident
Management System (NIMS) and the NRP — that restructure how federal,

1 P.L. No. 93-288 (1974)(codified as amended at 42 U.S.C. §§5121-5206 and other scattered sections)
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state, and local government agencies and emergency responders conduct
disaster preparation, response, and recovery activities. Changes needed to
implement both documents, however, were still underway when Hurricane
Katrina made landfall. FEMA'’s initial response was significantly impeded by
the adjustments it was making in implementing its responsibilities under the
NRP.

The response demonstrated some positive features of the incident command
structure under NIMS, which FEMA and state staff led in Mississippi and
Alabama. It also highlighted severe deficiencies and multiple areas where
FEMA and DHS headquarters must make adjustments to the NRP, such as the
use of incident designations, the role of the Principal Federal Official (PFO),
and the responsibilities of emergency support function coordinators.

When compared to other disasters, FEMA provided record levels of support to
Hurricane Katrina victims, states, and emergency responders. However, a
lack of visibility in the resource ordering process, difficulty deploying
sufficient numbers of trained personnel, unreliable communication systems,
and insufficient management controls for some assistance programs
demonstrate a need for improved response support capabilities and more
effective delivery mechanisms for assistance.

FEMA'’s efforts to support state emergency management and to prepare for
federal response and recovery in natural disasters were insufficient for an
event of Hurricane Katrina’s magnitude. Difficulties experienced during the
response directly correlate with weaknesses in FEMA’s grant programs,
staffing, training, catastrophic planning, and remediation of issues identified
during previous disasters and exercises. As FEMA'’s role in administering
grants and conducting exercises for natural hazards preparedness has
diminished, new mechanisms are needed to enhance capability and sustain its
relationships with states and first responders.

Finally, the integration of FEMA, all hazards preparedness, and disaster
response and recovery capabilities within DHS requires additional attention.
After the terrorist attacks of September 11, 2001, DHS’ prevention and
preparedness for terrorism have overshadowed that for natural hazards, both
in perception and in application. Although an “all-hazards” approach can
address preparedness needs common to both man-made and natural events,
DHS must ensure that all four phases of emergency management —
preparedness, response, recovery, and mitigation — are managed throughout
the department on an all-hazards basis. Coordination and consultation among
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DHS components and with the states is essential to guide, advise, develop,
and monitor all-hazards capability and responder effectiveness.

We make 38 recommendations to the Director of FEMA, Under Secretary for
Preparedness, Assistant Secretary of Public Affairs, and Director of the Office
of Operations Coordination. We are recommending that DHS headquarters
and FEMA establish measurable expectations of FEMA’s response; provide
the necessary financial, technical, and staff support to meet them; and assess
FEMA’s readiness. In addition, we make recommendations aimed at
clarifying how DHS headquarters, FEMA, and other DHS components will
implement aspects of the NRP, and address improvements to FEMA’s
infrastructure for resource ordering and tracking; personnel deployment;
disaster communications; and disaster application handling. To improve
disaster preparedness, we are recommending that FEMA complete
catastrophic, surge, and workforce plans; add training; strengthen its remedial
action program; and, build relationships with the states in concert with the
Preparedness Directorate and DHS Public Affairs. Finally, we are
recommending several modifications to how FEMA manages disaster
assistance, including testing programs before their use and housing displaced
persons.
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Background

Hurricane Katrina’s Devastation

After first making landfall in Florida as a Category 1 hurricane on

August 25, 2005, Hurricane Katrina crossed the Gulf of Mexico and grew in
intensity before making a second landfall in Louisiana as a strong Category 3
hurricane on August 29, 2005.> As the storm passed and assistance started
moving into the area, New Orleans’ levee system sustained several breaches,
failed, and submerged much of the city under water, exacerbating what was
already a major disaster.

While FEMA and other federal, state, and local entities pre-staged
commaodities and personnel in and around the region to respond to Hurricane
Katrina, the magnitude of the storm and its catastrophic effects completely
overwhelmed FEMA’s disaster response system and resources, and those of
state and local governments. In addition, differences in disaster response and
emergency management capabilities across states resulted in varied levels of
response success.

Hurricane Katrina left damage in catastrophic proportions along the Gulf
Coast in Louisiana, Mississippi, and Alabama. The hardest hit communities
lost all infrastructure: electricity; water and sewer; roads and bridges;
communication systems including telephone lines, cell phone towers, radio
capabilities, and many satellite antennae; and, in some instances, basic
governmental operations including law enforcement. Many local first
responders were also victims.

Hurricane Katrina caused 1,326 deaths — 1,096 in Louisiana, 228 in
Mississippi, and 2 in Alabama.® More than 700,000 people were displaced

% The Saffir-Simpson Hurricane Scale classifies hurricanes by wind intensity in order to predict the damage and flooding
the storm will likely cause upon landfall. A Category 3 hurricane has sustained winds of 111-130 miles per hour and a
predicted storm surge of 9-12 feet, causing flooding and some structural damage. A Category 4 hurricane has sustained
winds of 131-155 miles per hour and a predicted storm surge of 13-18 feet. The most intense hurricane, Category 5, has
sustained winds over 156 miles per hour and a predicted storm surge over 19 feet. A Category 5 hurricane can cause
complete roof failure, building failure, utility loss, and major flooding damage. Initial reports indicated that Hurricane
Katrina made landfall as a Category 4 storm, particularly due to the level of damage left by the storm; however, on
December 20, 2005, the National Hurricane Center reported that aircraft data showed Hurricane Katrina actually made
landfall in Louisiana as a high-end Category 3 hurricane.

® Data from www.firstgov.gov, Frequently Asked Questions — Hurricane Katrina’s effects, accessed January 30, 2006.
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from the Gulf Coast region as a result of Hurricane Katrina. More than
273,000 people were displaced and evacuated to shelters. An estimated
300,000 homes were destroyed, or received major or minor damage in
Louisiana, Mississippi, and Alabama. In Mississippi alone, 780 homes and
413 mobile homes were reported destroyed; 6,482 homes and 808 maobile
homes sustained major damage; and 42,444 homes and 18,243 mobile homes
had minor damage as of September 17, 2005.* Major disaster declarations
covered over 90,000 square miles of the affected Gulf Coast area.

Preparing for the Storm

The National Hurricane Center tracked Hurricane Katrina as it gained
intensity and crossed the Gulf of Mexico, and issued multiple dire warnings
regarding its severity. By 5:00 PM eastern daylight time on August 26, 2005,
the National Hurricane Center predicted that Hurricane Katrina’s track had
shifted and was headed for southeast Louisiana and New Orleans, where
landfall was expected as a Category 4 storm. Eleven members of FEMA’s
Hurricane Liaison Team were at the National Hurricane Center in Miami,
Florida, to monitor the storm and storm advisories by August 27, 2005.> In
addition, federal emergency declarations were issued for Louisiana on
August 27, 2005, and for Mississippi and Alabama on August 28, 2005,
authorizing FEMA to begin pre-positioning commodities and emergency
management personnel.

Even before the storm shifted, FEMA activated its National Response
Coordination Center (NRCC) in Washington, DC, and Regional Response
Coordination Centers (RRCC) in Atlanta, Georgia, and Denton, Texas.® They
tracked the storm and began preparations to coordinate the response. State
emergency management officials in Alabama, Mississippi, and Louisiana also
activated their Emergency Operations Centers (EOC) and began preparing for
a second landfall. In addition, the NRCC, RRCCs, and state EOCs activated
all 15 Emergency Support Functions (ESFs) plus the Defense Coordinating
Officer (a military liaison) specified in the NRP.

* Mississippi Defense Coordinating Element Situation Report 17, September 17, 2005. These totals do not include
numbers from two of the hardest hit counties in Mississippi.

® See Appendix A for a timeline of Hurricane Katrina’s storm track and key decisions and events of the response.

® For a discussion of FEMA’s headquarters and regional structure, see the FEMA’s Organization and Capacity to
Respond to Disasters section of this report.
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FEMA deployed its Emergency Response Team-National to Louisiana’s EOC
in Baton Rouge, and Emergency Response Teams-Advanced to the state
EOCs in Jackson, Mississippi, and Clanton, Alabama. FEMA Emergency
Response Teams began coordinating with the states to preposition both
commodities and personnel in the area to respond as soon as storm conditions
subsided and it was safe for responders to enter the affected area. In addition,
FEMA activated and pre-positioned multiple response teams to locations near
the forecasted affected areas. It pre-staged three Urban Search and Rescue
(US&R) task forces in Louisiana and two in Mississippi. Mobile emergency
operations vehicles and Mobile Emergency Response Support (MERS)
personnel, who are capable of providing communications equipment and other
support, were deployed and pre-staged near each state’s EOC. In addition,
many National Disaster Medical System (NDMS) teams, including Disaster
Medical Assistance Teams, Disaster Mortuary Operational Response Teams,
and Veterinary Medical Assistance Teams were activated and pre-staged in
the region for deployment as soon as conditions permitted.

FEMA activated federal operational staging areas and mobilization centers to
accept delivery of commodities and dispense them to local distribution points
within the affected areas. Quantities of ice, water, meals ready-to-eat
(MREs), and other commodities were pre-staged at Meridian Naval Air
Station in Mississippi; Maxwell Air Force Base and Craig Field in Alabama;
and Camp Beauregard, Barksdale Air Force Base, and the New Orleans
Superdome in Louisiana, in addition to staging areas in Florida, Georgia, and
Texas. Also, the three affected states identified pre-staged commaodities,
particularly ice, left over from the Hurricane Dennis response.’

Initial Response

As soon as conditions permitted, life saving and life sustaining efforts began,
and Rapid Needs Assessment teams assessed damage in the affected areas. In
many areas, roads and bridges were destroyed, making air or water the only
means available to reach stranded victims, conduct initial damage
assessments, and get emergency management response personnel into the
area.

The communications infrastructure — phone lines, cell phone towers, and radio
and satellite antennae — was destroyed in many areas. This significantly

" Hurricane Dennis was declared a major disaster in Alabama on July 10, 2005.
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impacted the ability of emergency responders to get situational and
operational information to state or federal personnel outside the affected areas.
It took days to establish an accurate picture of the disaster’s magnitude and
devastation.

FEMA’s national US&R task forces, the U.S. Coast Guard, National Guard
troops, active duty federal troops, and state and local first responders
performed search and rescue missions, and rescued an estimated 50,000
victims. U.S. Coast Guard personnel conducted over 30,000 rescues during
the first week after landfall — more rescues than it performed in all of 2004.

NDMS activated and deployed over 80 teams to support response efforts.
Medical Needs Assessment Teams from FEMA Regions 1V and VI were
deployed to assess medical needs in the affected area. Over 50 Disaster
Medical Assistance Teams were deployed. All 11 Disaster Mortuary
Operational Response Teams plus 2 Disaster Portable Mortuary Units
deployed to assist in body recovery and identification operations. Three
National Medical Response Teams, five Veterinary Medical Assistance
Teams, and three International Medical Surgical Response Teams were
activated also. In addition, four Management Support Teams provided
logistical, managerial, and operational support for NDMS teams in the
affected area. NDMS also supported search and rescue operations by
evacuating over 2,500 people with special needs.

In addition, FEMA began moving pre-staged trucks of water, ice, and MRES
from federal operational staging areas into the disaster area and to various
points of distribution. Additional commodities were ordered for daily
delivery; however, it took time to establish an operational delivery system to
supply adequate quantities of commaodities to support victims and first
responders. Also, FEMA personnel and state and local responders expressed
confusion and frustration because FEMA'’s logistics system lacks an asset
visibility program. As a result, FEMA personnel and state and local
responders did not know what type or quantity of commodities was on the
way or even when resources would arrive.

Alabama

FEMA’s Emergency Response Team-Advanced was on the ground and
operating at the EOC in Clanton, Alabama by August 26, 2005. In Alabama,
FEMA had the benefit of existing pre-positioned assets, commodities, and an
operational Joint Field Office (JFO) because of Hurricane Dennis, which
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struck Alabama earlier in the summer. As a result, FEMA was able to
mobilize operations quickly at the JFO in response to Hurricane Katrina.

Alabama’s two most southern counties were the hardest hit and sustained
major damage. Communications infrastructure was destroyed and officials in
these counties experienced difficulty communicating their needs to the JFO
for the first two days after landfall. The state sent a communications vehicle,
and FEMA sent a MERS unit to the area to provide communications support
and other response assistance.

FEMA and state officials told us the response went well in Alabama. Both
conducted joint integrated action planning to coordinate and manage
Alabama’s response efforts. In addition, Alabama was able to release its
Defense Coordinating Officer on August 31, 2005, because Department of
Defense support was not needed in Alabama. This allowed additional
Department of Defense resources to shift into Mississippi.

Mississippi

Mississippi’s six southern most counties were left with catastrophic damage.
Winds and storm surge from Hurricane Katrina destroyed basic infrastructure
along approximately 26 miles of Mississippi’s coast from Biloxi to Waveland.
Neighborhoods, schools, and business districts in the three coastal counties
were destroyed as well.
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1) Debris pile in Waveland, MS, 10/14/05; 2) Temporary school structure
established in Waveland, MS, 10/14/05; 3) Neighborhood street and
debris in Waveland, MS, 10/14/05; 4) Neighborhood street and debris in
Gulfport, MS, 10/14/05

FEMA'’s Federal Coordinating Officer (FCO) and Mississippi’s State
Coordinating Officer immediately established joint integrated operations.
FEMA and state or local counterparts integrated, worked side-by-side, and
addressed issues as they occurred. Pre-existing relationships, established by
federal, state, and local entities during the response to Hurricane Dennis and
preparedness exercises, facilitated the integration of Hurricane Katrina
response personnel.

FEMA, state, and local emergency management responders operated jointly at
an interim operating facility in Biloxi, which later became the Area Field
Office, and at the JFO in Jackson. FEMA established branches and divisions
within its Operations Section. Division supervisors were empowered to act
and, in conjunction with local counterparts, determined needs for their
division. Those needs were reported to the branch director, who determined
what the branch could meet, and then unmet needs were forwarded to the
Operations Section Chief at the JFO. Needs that could not be filled by the
JFO were mission assigned or contracted to other federal agencies.

FEMA and state officials expressed frustration with the rate and quantity of
commodities delivered to Mississippi as well as with the lack of asset
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visibility for the logistics process. Officials indicated they had ordered water,
ice, and MREs in quantities far greater than what was delivered, yet when
they attempted to determine where additional quantities were in the process,
they were told the commaodities were “in the pipeline.” According to FEMA
field officials, on average, Mississippi received less than 50 percent of the
commodities it requested between August 27, 2005, and September 5, 2005.
While FEMA should address asset visibility, a number of factors outside of
FEMA'’s control affect its ability to deliver requested commodities, including
the reasonableness of field requests, supplier inventories, and the availability
of transportation resources. Even so, the effectiveness of a response is
dependent upon the ability to anticipate and address potential shortfalls
through adequate contingency planning.

The communications infrastructure was destroyed in areas of Mississippi.
FEMA deployed a MERS detachment to the Gulfport area, containing satellite
equipment and a satellite link, to establish communications and provide
support. We were told that without MERS, there would have been no
communications in the area. FEMA officials said it took about three days
after landfall to fully grasp the magnitude of the destruction.

Louisiana

Hurricane Katrina’s winds and storm surge caused severe damage in a number
of Louisiana parishes; however, the majority of the damage in the city of New
Orleans was a result of several breaches in the city’s levee system after
landfall. Because of the breaches much of the city was submerged, and
dewatering efforts placed Louisiana’s response and recovery behind
Mississippi.
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1) Damaged house in Plaquemines parish in Louisiana, 10/23/05; 2) New
Orleans, LA — Lower Ninth Ward, 10/24/05; 3) Damaged house in New
Orleans, LA, 10/24/05; 4) Neighborhood street and debris in New Orleans’
Lower Ninth Ward, 10/24/05

The Superdome in New Orleans was designated as a shelter of last resort.
Louisiana state officials told us that its use as a shelter was intended only for
citizens who had special needs and were medically unable to evacuate the city
prior to Katrina’s landfall. After the levees breached, additional victims
began appearing at the Superdome, the Convention Center, and other locations
around the city.

Prior to landfall, FEMA pre-staged five trucks of water and two trucks of
MREs at the Superdome. In addition, we were told, a few trucks of
commodities were delivered to the Superdome after landfall. However, the
unexpected large number of evacuees arriving at the Superdome and other
locations within the city was not anticipated nor adequately planned for by
state and local authorities. The limited commodities quickly became depleted,
people with special needs were not addressed, various stages of civil unrest
ensued, and FEMA responders pulled out of the Superdome until order and
security could be restored.

Under mission assignments from FEMA, the Departments of Defense and
Transportation provided support for the evacuation of victims from New
Orleans. Over four days beginning August 31, 2005, more than 22,000
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evacuees were transported from the Superdome, the Convention Center, and
other locations in the city to shelters in Texas and other states.

FEMA officials experienced difficulty establishing joint, integrated operations
with Louisiana’s emergency management personnel. Limited space at
Louisiana’s EOC prevented some FEMA and state personnel from co-
locating, and FEMA established an interim operating facility at a separate
location where most FEMA personnel operated until the JFO was established.
FEMA'’s FCO and Louisiana’s State Coordinating Officer did not establish
joint operational objectives and priorities until September 11, 2005. In
addition, Louisiana’s limited number of trained emergency managers
impacted the integration of FEMA with state and local counterparts.

New Orleans: A Uniquely Vulnerable City

Because the greater New Orleans metropolitan area sits in the tidal lowlands
of Lake Pontchartrain and is generally bordered on its southern side by the
Mississippi River, its near sea level elevation makes it uniquely susceptible to
flooding. Levees and floodwalls built around the city were expected to
greatly reduce the threat of flooding from hurricane-induced storm surges,
waves, and rainfalls. However, the levees kept natural silt deposits from the
Mississippi River from replenishing the delta, causing Louisiana’s coastal
wetlands to wash away and the city of New Orleans to sink even deeper,
which when combined with rising sea levels, increased the region’s
vulnerability to flooding.

New Orleans’ location also creates unique evacuation issues. For example,
only two main highways provide evacuation routes inland and out of the New
Orleans area; one route leads through Mississippi. Should both Mississippi
and Louisiana need to evacuate simultaneously, significant congestion
problems would occur, and shelters in Mississippi would become
overwhelmed in trying to care for evacuees from two states. While Louisiana
and Mississippi had an agreement in place to convert all traffic lanes to a
northbound direction on specified evacuation routes, the plan’s effectiveness
was dependent on Louisiana beginning to evacuate a day before Mississippi.
Both states began evacuating on the same day prior to Hurricane Katrina’s
landfall.
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Initial Recovery

FEMA’s primary programs to assist individuals and states recover from the
effects of a disaster are the Individual and Public Assistance programs.

For Hurricane Katrina, an individual or household could receive a maximum
of $26,200 of Individual and Household Program (IHP) assistance from
FEMA. IHP has two major components: housing assistance and other needs
assistance.® Housing assistance is 100 percent federally funded and
administered and provides assistance for temporary rental lodging, home
repairs, and home replacement. Other needs assistance is a cost-shared
partnership between FEMA and the states. It assists with the reimbursement
of medical and dental costs, funeral and burial costs, transportation, and
personal property items. As of September 30, 2005, FEMA had received
1,557,937 registrations for IHP assistance from residents of the three affected
states. It made 1,380,564 applicant referrals for assistance under the housing
assistance component and awarded $2,401,735,486. It also made 784,887
referrals under the other needs assistance component and awarded
$68,793,970.

FEMA'’s Public Assistance program provides supplemental federal disaster
grants for the repair, replacement, or restoration of disaster-damaged, publicly
owned facilities and the facilities of certain private non-profit organizations.
The program reimburses eligible emergency related activities such as debris
removal and emergency protective measures. As of October 1, 2005, FEMA
had received a total of 430 projects and obligated more than $962 million to
the three affected states.

Framework for Federal Disaster Response

The terrorist attacks of September 11, 2001, resulted in substantial changes to
how the federal government prepares for, responds to, and recovers from
natural disasters. The Homeland Security Act of 2002° created DHS and
realigned FEMA, previously independent, as part of the department within the

8 See Appendix B for a description of FEMA’s Individual Assistance Programs.
° See Appendix C for a description of FEMA’s Public Assistance Program and eligible work under the program.
P L. 107-296 (November 25, 2002).
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Emergency Preparedness and Response Directorate.™ FEMA gained some
capabilities, such as the NDMS from the Department of Health and Human
Services, but did not retain others, such as the administration of selected
preparedness grants. Further, the Homeland Security Act and Homeland
Security Presidential Directive-5, “Management of Domestic Incidents,”
called for a new, unified, all-hazards framework and plan for responding to
terrorism, natural disasters, special events, and emergencies.

As required by Homeland Security Presidential Directive-5, DHS developed
NIMS as a framework to help emergency managers and responders from
different jurisdictions and disciplines work together more effectively during
disasters and emergencies. To the extent possible, disasters are managed
locally; as most responses do not exceed the capabilities of the local
government. However, some incidents require multiple jurisdictions or levels
of government to provide an adequate response. To aid cooperation, the
NIMS standardizes the concepts and processes for incident command and
management, resource management, training and certification, and
communications. Appendix D provides greater detail on the command and
management aspects of NIMS, including Incident Command Structure. DHS
published NIMS on March 1, 2004. Jurisdictions are required to comply fully
with its guidelines by September 30, 2006, in order to remain eligible for DHS
preparedness grants.

DHS designed the NRP to fit the NIMS framework and to synthesize previous
federal plans including those for natural hazards, biological and radiological
hazards, and terrorist events.’> The NRP addresses events such as Hurricane
Katrina — events that involve multiple geographic areas; cause casualties and
displace persons; disrupt critical infrastructure and essential public services;

1 A DHS reorganization that took effect after Hurricane Katrina eliminated the Emergency Preparedness & Response
Directorate, organizationally placing FEMA directly under the DHS Secretary. The reorganization created a DHS
Preparedness Directorate distinct from FEMA, which absorbed some of FEMA’s Preparedness Division. These and
other organizational changes were planned as part of the Second Stage Review. The review examined elements of DHS
in order to recommend ways to better manage risk in terms of threat, vulnerability, and consequence; prioritize policies
and operational missions according to this risk-based approach; and establish a series of preventive and protective steps
that would increase security at multiple levels. The results of the review were announced on July 13, 2005, and were
reflected in the Department of Homeland Security Appropriations Act, 2006, P.L. No. 109-90 (October 18, 2005).
FEMA'’s Preparedness Division remained intact at the time of Hurricane Katrina, and is therefore referred to as such in
this report.

12 The NRP superseded the Initial National Response Plan, the Federal Response Plan, the Domestic Terrorism Concept
of Operations Plan, and the Federal Radiological Emergency Response Plan on April 14, 2005. The NRP outlines the
authorities and responsibilities for coordinating domestic incident management based on 70 statutes, regulations,
executive orders, and presidential directives.
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overwhelm the response capabilities of state, local, tribal, and private-sector
officials; and require a short or no-notice federal response. The NRP consists
of a base plan plus 31 annexes describing ESFs, incident-specific response,
and administrative support processes. For further background on the NRP,
see Appendix E.

FEMA has or shares lead responsibility for 9 of the 31 annexes and has
supporting roles for many others. These assign FEMA responsibility for
overall coordination of disaster relief efforts across federal, state, and
volunteer organizations. Specific responsibilities FEMA fulfills under the
NRP include:

Federal Coordinating Officers: For disasters declared under the
Stafford Act, the President appoints an FCO from FEMA’s cadre to act
on his behalf in orchestrating the federal response effort in the affected
state. The FCO manages and coordinates the application of programs
and funds under the Stafford Act, including mission assignments and
resource allocation.

ESF-5: Emergency Management: As ESF-5 coordinator and its
primary agency, FEMA staffs the core management and administrative
functions in support of the JFO, RRCC, NRCC, and Emergency
Response Teams. FEMA staffs incident command functions including
the section chiefs for operations, logistics, planning, and finance and
administration. FEMA also provides the staff and information
technology support to process federal mission assignments.

ESF-6: Mass Care, Housing, and Human Services: FEMA coordinates
ESF-6 and serves as its primary agency jointly with the American Red
Cross (Red Cross). ESF-6 supports disaster victims with feeding,
sheltering, Disaster Welfare Inquiry, and first aid; short and long-term
housing; implementation of the Individuals and Households Program;
Crisis Counseling; Disaster Unemployment Assistance; Disaster Legal
Services; and voluntary agency coordination and donations
management.

ESF-9: Urban Search and Rescue: FEMA'’s National US&R Response
System provides specialized collapsed structure search and rescue
operations and life-saving assistance to victims.
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e ESF-14: L ong-term Community Recovery and Mitigation: This ESF
applies available federal programs to support disaster mitigation and
permanent restoration of infrastructure, housing, and the local
economy.’®

e ESF-15: External Affairs: DHS Public Affairs coordinates ESF-15,
and FEMA serves as its primary agency. ESF-15 works to provide
accurate, coordinated, and timely information to the public, the
government, the media, and the private sector.

Like the NRP, the Stafford Act determines FEMA'’s role in disaster
preparedness, response, and recovery. The provisions of the Stafford Act
establish processes and programs for providing federal assistance to state,
local, and tribal governments; individuals; and qualified private nonprofit
organizations. Federal assistance may include technical assistance, the
provision of goods and services, and financial assistance including direct
payments, grants, loans, and insurance. FEMA coordinates and issues much
of the assistance under the Stafford Act, but other federal agencies also
provide assistance. For example, the Small Business Administration (SBA)
manages and funds the Disaster Loan Program for renters, homeowners, and
businesses.

In order for FEMA to make federal assistance under the Stafford Act
available, states initiate a request for an emergency or major disaster
declaration that is reviewed by FEMA for approval of the President.
Emergency declarations typically authorize federal programs for emergency-
type assistance, such as debris removal, while major disaster declarations
afford a broader range of federal assistance. Funding is capped at $5 million
per emergency declaration; this restriction does not apply to major disaster
declarations. The Stafford Act also permits FEMA to anticipate declarations
and pre-stage federal personnel and resources when a disaster that threatens
human health and safety is imminent but not yet declared. However, FEMA
cannot provide federal assistance until an emergency or major disaster
declaration is made.

States are required to activate their emergency plans as a prerequisite to
requesting federal assistance under the Stafford Act. Authority to declare
evacuations and enforce state and local laws are state and local concerns.

13 Because our scope focuses on the period of August 24 to September 30, 2005, and prior, we did not conduct a
performance review of FEMA’s long-term recovery and mitigation efforts for Hurricane Katrina.
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During Hurricane Katrina, all three governors deployed their National Guard
units and emergency management staff — the Alabama Emergency
Management Agency, Mississippi Emergency Management Agency, and the
Louisiana Office of Homeland Security and Emergency Preparedness.
Additional state and local resources include police, fire, public health and
medical and other personnel; private sector support, and state mutual aid
agreements. For example, Alabama, Mississippi, and Louisiana are all
signatories to the Emergency Management Assistance Compact (EMAC),
which allows each to request, receive, and reimburse other states for resources
such as personnel and commodities.** During Hurricane Katrina, the majority
of assistance requested through EMAC was for National Guard resources and
law enforcement personnel. Other types of requests included medical team
support, search and rescue resources and commaodities such as ice and water.

Before Hurricane Katrina’s landfall, FEMA was providing assistance to states
for 38 previously declared disasters. In preparation for Hurricane Katrina, the
President signed emergency declarations authorizing federal public assistance
for emergency protective measures and debris removal for Louisiana on
August 27, 2005, and for Alabama and Mississippi on August 28, 2005. On
August 29, 2005, Hurricane Katrina’s landfall, the President signed major
disaster declarations for all three states to provide Individual Assistance and
Public Assistance to selected parishes and counties. The declarations were
revised multiple times to expand the number of declared localities and types
of assistance available, and to reduce the percent of assistance funded by state
cost sharing. As of September 30, 2005, 44 states and the District of
Columbia also received emergency declarations to support Hurricane Katrina
evacuees.

The chart below illustrates the number of major disaster and emergency
declarations issued under the Stafford Act from fiscal year (FY) 1995 to FY
2005.

Y EMAC is a mutual aid agreement between states, which enables assistance between states during times of disaster or
emergency.
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Major Disaster and Emergency Declarations
under the Stafford Act

120 67

100

Number of Declarations

1995 1996 1997 1998 1999 2000 2001 2002 2003 2004 2005

Fiscal Year
W Major Disaster Declarations Emergency Declarations

Results of Review

Difficulty Adapting to New Response Plans

In the past two years, DHS published two watershed planning documents —
the NIMS and the NRP - that restructure how federal, state, and local
government agencies and emergency responders conduct disaster preparation,
response, and recovery activities. Changes needed to implement both
documents, including developing specific procedures and plans, training, and
testing, were still underway when Hurricane Katrina made landfall. The
response to Hurricane Katrina demonstrated some positive effects from
implementing the incident command structure under NIMS, which FEMA and
state staff led in Mississippi and Alabama. It also highlighted severe
deficiencies and multiple areas where FEMA and DHS headquarters must
make adjustments to the NRP, such as the use of incident designations, the
role of the PFO, and the responsibilities of ESF coordinators.
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States Had Varied Success Implementing Incident Command System
Structures and Establishing Unified Command

Incident command system (ICS) structures and unified command were
implemented with varying levels of success in Mississippi, Alabama, and
Louisiana during the response to Hurricane Katrina. Mississippi immediately
implemented a comprehensive ICS structure and integrated federal, state, and
local personnel at all levels in a unified command. Alabama implemented an
ICS structure, but at a smaller scale because Hurricane Katrina did not cause
the level of damage in Alabama that it did in Mississippi and Louisiana.
Louisiana experienced difficulty with fully implementing an ICS structure and
establishing a unified command with federal, state, and local officials.

Mississippi

FEMA’s FCO and Mississippi’s State Coordinating Officer immediately
established a unified command with a comprehensive ICS structure. Prior to
landfall, FEMA’s Emergency Response Team-Advanced arrived at the state’s
EOC and began coordinating commaodities and personnel for the response.

FEMA and state officials told us that after landfall, federal, state, and local
counterparts integrated and worked side-by-side to manage the response. As
issues occurred, all were able to immediately address the issue and
recommend solutions. Joint incident action planning meetings with federal
and state counterparts fr