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Course Title: Principles, Practice, Philosophy and Doctrine of Emergency Management

Session 6: Integrated Emergency Management
Prepared by: Lucien G. Canton, CEM
Time: 3 Hours
_____________________________________________________________________________________
Objectives:
6.1 
Define the principle of integration.

6.2
Discuss the evolution of the concept of Integrated Emergency Management in the United States.

6.3
Describe the mechanisms and stakeholders involved in horizontal integration.
6.4
Identify the policy issues associated with vertical integration.
____________________________________________________________________________

Scope:
This session is designed to help the student understand the principle of integration for the profession of emergency management.  The session begins with a definition of the principle of integration in the emergency management arena. It then examines the development of the concept of Integrated Emergency Management in the United States and follows this by providing a practical focus on two principal aspects of integration: horizontal and vertical integration of stakeholders and different levels of government.   
______________________________________________________________________________

Readings

Student Reading:
Canton, L. G. (2007). Emergency Mangement: Concepts and Strategies for Effective Programs. Hoboken: Wiley Interscience. Chapter 2
McEntire, D. (2007). Disciplines, Disasters and Emergency Management: The Convergence and Divergence of Concepts, Issues and Trends from the Research Literature . Springfield: Charles C. Thomas, Publisher Ltd. Chapters 10, 11, 19
National Fire Protection Association. (2007). NFPA 1600 Standard on Disaster/Emergency Management and Business Continuity Programs. Quincy: National Fire Protection Association
POEM Working Group. (2007, September 11). Principles of Emergency Management. Retrieved August 14, 2009, from FEMA Higher Education Program: http://training.fema.gov/EMIWeb/edu/emprinciples.asp
Waugh, W. L., & Tierney, K. (2007). Emergency Management: Principles and Practices for Local Government. Washington DC: ICMA. Chapters 1-4
Instructor Reading:
Alexander, D. (2008, March 27). Integrated Emergency Management. Retrieved October 14, 2008, from Disaster Planning and Emergency Management: http://emergency-planning.blogspot.com/2008/05/integrated-emergency-response.html
Drabek, T. E., & Hoetmer, G. J. (1991). Emergency Management: Principles and Practices for Local Government. Washington, DC: International City Managers Association. Chapter 1, pages 137-139

Lindell, M. K., Prater, C., & Perry, R. W. (2007). Introduction to Emergency Management. Hoboken: John Wiley & Sons, Inc. Chapter 2

Perry, R. W., & Lindell, M. K. (2007). Emergency Planning. Hoboken: John Wiley & Sons, Inc. Chapter 1

Sylves, R. T. (1991). Adopting integrated emergency management in the United States: political and cultural challenges. International Journal of Mass Emergencies and Disasters , 413-424.

Handouts:
Comprehensive Emergency Management Model

Optional Exercise
Reflection Paper
______________________________________________________________________________
General Requirements

______________________________________________________________________________

1. In preparation for the session, the professor should review the session materials and slide presentation and be conversant with the material included in the student readings.

2. The professor should read the professor readings to understand the context of the material covered in the session. Particular attention should be paid to the National Incident Management System as this establishes the doctrinal framework within which integration takes place.
3. Review the section of the Principles of the Principles of Emergency Management monograph that discusses the principle of integration. The professor should be fully conversant with the entire document in order to emphasize the interconnectivity of the principles.
4. There are suggestions for using case studies within the session. The professor will need to research and prepare any case studies used in the session. Wherever a case study is suggested, there is a reference for an example. The professor may either use the suggested case study or may substitute a more relevant one. 

5. The professor may wish to consider inviting subject matter experts to serve as an expert panel during the session. Suggestions for subject matter experts are local emergency managers and/or FEMA or DHS staff familiar with NIMS. This would be particularly useful when discussing horizontal and vertical integration.
6. While the session will consider current US emergency management doctrine as espoused by the Department of Homeland Security, care should be taken to use this material as an illustration of the principle of integration. The session is about the underlying principle; it should not be solely a discussion of NIMS.

7. Integration is tied strongly to the principles of collaboration and coordination. The professor should take every opportunity to reinforce this connectivity.
8. An optional exercise is provided as a handout. This exercise can either be used as the basis for a class discussion or as a small group exercise.

9. An optional reflection paper is also provided as a handout. It is suggested that this paper be prepared after the session to reinforce the teaching points from the session.
___________________________________________________________________________

Objective 6.1: Define the principle of integration.
I. The principle of integration as described in the Principles of Emergency Management states that “emergency managers ensure unity of effort among all levels of govern​ment and all elements of a community”. Ask the students to consider this statement and offer suggestions as to the meaning of the various components.

a. “Unity of effort” means having a common objective that serves to guide independent efforts. This ties very closely with the principle of coordination. It may also suggest the use of centralized planning and decentralized execution.

b. “Levels of government” refers to both the vertical levels of government (i.e. local, state, Federal) but also the horizontal levels within a jurisdiction (i.e. departments, agencies, legislative, etc.)

c. “Elements of the community” refers to the general public, private sector entities, and non-governmental organizations. 

II. Discuss with students why integration is important.
a. Use a case study to demonstrate impact of failure to integrate differing levels of government during disaster operations. Hurricane Katrina offers may such examples. (See, for instance, Fischer, et al., 2006). 
b. Use a case study to demonstrate the advantages of integration. The San Diego County firestorms of 2007 offer a good example of unity of effort on a regional basis with support from state and Federal governments (see EG&G Technical Services, Inc., 2007)
c. During the case studies, highlight the advantages of integration (more efficient application of resources, quicker response times, less confusion and duplication of effort, etc.) as opposed to the lack of integration. Lack of integration may result in some victims not receiving relief or vital supplies not being delivered.
d. Based on the case studies, have the students identify why integration is important and how it is connected to the principles of coordination and collaboration.

III. Integration means establishing a common purpose that can guide decentralized processes. While individual goals may not be identical for each stakeholder, there should be sufficient commonality that all the processes tend towards a desired end state. This suggests that there is a need for mechanism to identify and eliminate conflicting expectations.

IV. Integration poses something of a paradox. To be effective, emergency management must be organized at the local level, implying that the integration of emergency management systems must be bottom driven. However, it cannot be effective if there is no top down synchronization of planning activities among various communities.

V. Integration can be approached on three different levels. 

a. The first is internal integration. This ensuring that the various elements of the emergency management program do in fact form a system and not just a collection of unrelated activities. Successful internal integration is characterized by a structured emergency management program including a coordinator, an administrative plan, and a multi-year strategy.
b. To a certain degree internal integration overlaps with the second level of integration: horizontal integration. Horizontal integration brings together the efforts of groups that are bound together by mutual interests. For example, a local emergency management program may include both public and private agencies as well as the general public.

c. The third level of integration is vertical integration. Where internal and horizontal integration are usually bottom driven, vertical integration seeks to ensure compatibility among various entities by encouraging standardization within broad parameters.

VI. To establish integration requires action; it is not something that just happens on its own. Integration may be driven by directive of a higher authority, such as the attempt by the Federal government to standardize response operations through NIMS. This type of mechanism can be effective but invariably leads to push back from stakeholders who may have felt marginalized in the process of developing the directives.
VII. Another mechanism for successful integration is the development of standards. Standards have the advantage of being voluntary in nature, making them more appealing to stakeholders. This is also their key weakness. Standards are only as effective as the incentives that stakeholders have for applying those standards. These incentives can be positive such as lower insurance rates for applying the standard. The can also be negative such as a higher risk of civil liability if the standard is not applied.
a. The word “standard” has unfortunately come to mean many different things. It is important, therefore, to distinguish true standards from those guidelines that may be called standards but are in actual fact are accepted practices.

b. A standard is an acceptable level of quality as defined by a standards development organization. A standards-setting body is an organization that has been accredited by a standards organization, an entity whose primary activities are developing and maintaining standards that address the interests of a wide base of users outside the organization. A standards development organization must be accredited by a national standards organization.
c. While this sounds confusing, it is in fact relatively simple. The national standards organization in the United States is the American National Standards Institute (ANSI). It in turn accredits organizations such as the National Fire Protection Association (NFPA) which then produces standards such as NFPA 1600.
d. Accreditation requires that the standards development organization adhere to an accepted process for developing standards that includes review and comment by subject matter experts and ensures an acceptable level of quality for the standard. This expectation of quality is what sets at true standard apart from other documents.
e. This is not to say that other documents do not have value in integration. The Emergency Management Accreditation Program Standard is not a true standard but its wide acceptance, support by FEMA, and above all, it’s methodology for continuous improvement, make it an accepted practice of great importance. (Note to Professor: at the time of course development, EMAP is seeking accreditation through ANSI. The Professor may wish to check and see if this has occurred.)
VIII. A third method of integration is consensus building through social networking. This relies on the opening of lines of communication among stakeholders either through frequent meetings or other forms of communications. This is very closely allied to the principle of collaboration. See also Drabek’s Strategies for Coordinating Disaster Responses (Drabek T. E., 2003) on the importance of pre-disaster contact.
IX. When used in conjunction, doctrine, standards, social networking, and directives can be synchronized to create doctrine. Doctrine is the collection of directives, standards, best practices, training, and body of knowledge that serves to focus activities towards a common goal. Rather than providing rigid structure, doctrine tends to define a wide range of methodologies that allow achievement of those common goals. Ideally, doctrine should provide flexibility in execution while serving as a guide to achieving the desired end state.
X. Doctrine can be formal or informal. An example of a formal doctrinal program is the US Army’s Training and Doctrine Command which ensures the integration and synchronicity of all Army publications and training programs. Doctrine can also be ad hoc, with various organizations contributing various components that together create a doctrinal framework of sorts. This is the case in emergency management. In the absence of a formal national strategy for emergency management, FEMA has in essence created a doctrinal framework through its course offerings through the Emergency Management Institute. 

_____________________________________________________________________________

Objective 6.2: Discuss the evolution of the concept of Integrated Emergency Management in the United States.

I. The idea that the various levels of government are in essence partners during crisis was first suggested in the discussions surrounding the Civil Defense Act of 1950. Initially, the Federal government attempted to place the burden of preparing for nuclear war on states and local governments. Eventually this was resolved through amendments of the act to create a system of shared responsibility.
II. While this idea of a state and Federal partnership was initially related solely to preparation for war, changes in the Cold War and the intertwining of disaster relief programs with social programs served to expand this relationships. In 1976, Congress formally amended the Civil Defense Act to allow the use of Civil Defense Program assets for use in natural disaster preparedness (called the Dual-use Doctrine).
III. In 1978, the National Governor’s Association released a study on emergency management policies and practices in the United States that cited, among other shortcomings, the lack of a national strategy towards emergency management. The report went on to suggest a new, comprehensive approach that recognized four phases of emergency management: mitigation, preparedness, response and recovery. This four-phased model of Comprehensive Emergency Management continues to drive national strategy to this day. Distribute the handout “Comprehensive Emergency Management Model”.
IV. In partial response to the NGA report and in recognition of the shifting paradigm from national defense to national preparedness, President Carter created the Federal Emergency Management Agency on April 1, 1979. 
V. FEMA initially focused on the traditional civil defense mission of attack preparedness, implementing or continuing programs such as the Crisis Relocation Program. However, it also recognized that there were commonalities in responding to both nuclear war and natural hazards and began the adoption of an all hazards approach under a new doctrine called the “Integrated Emergency Management System”.
a. IEMS focused on developing functional capability among all levels of government. At the center of this concept was a list of core functions that were most likely to be required in any governmental response (e.g. alert and warning, direction and control, resource management, etc.). 

b. IEMS stressed the identification and analysis of all hazards, a significant departure from the civil defense only approach of previous years. Based on this hazard analysis, the entity then assessed current capabilities against capabilities needed to respond to the identified hazards. The capability shortfall then was, in theory, addressed through a multi-year strategy that integrated local efforts with Federal assistance in the form of grants.

c. To a certain extent, the idea of identifying and enhancing functional capability is at the heart of the current Department of Homeland Security use of the Target Capabilities List. The TCL is based on a series of potential scenarios and the capabilities needed to address those scenarios. Capability shortfalls are then addressed through the DHS Homeland Security Grant Program.

d. Ask the students to briefly discuss the differences and similarities between IEMS and the TCL program.

i. The significant difference between IEMS and the TCL program is that the TCL is scenario based rather than all-hazards based. The use of pre-identified scenarios means that local hazard analysis is irrelevant to the application of grant funds.

e. In addition to stressing hazard analysis as the foundation of planning, IEMS also acknowledged the importance of hazard mitigation and, indeed, sought to give all phases of the Comprehensive Emergency Management cycle equal weight.
VI. IEMS continues to inform emergency management planning. In addition to the highly regards Integrated Emergency Management Course offered by FEMA, a close reading of the National Preparedness Standard (NFPA 1600) suggests that the IEMS concept forms the basis for the standard.
VII. IEMS, in its current form as the National Preparedness Standard, offers a proven model for internal integration. Under IEMS, all aspects of the emergency management program are ultimately tied to an analysis of hazards facing the entity and to the resources needed to deal with those hazards. 

VIII. IEMS encourages four concepts critical to successful integration. 
a. IEMS uses an all-hazards approach to emergency management. Under this concept, national security issues are included as a potential hazard that is then assessed based on the unique set of circumstances affecting the jurisdiction. This allows emergency management programs to be tailored to the entity’s needs rather than be driven by group think at the national level.

b. Secondly, IEMS links capability development to the hazard analysis. This allows thoughtful application of scarce resources in a manner that is most beneficial to the entity. If correctly managed, this functional focus prevents falling into the trap of preparing for an event simply because it is the current fashion rather than a real threat to the entity. It also encourages the use of mitigation as a multiplier of functional capability. That is, because mitigation and response/recovery are considered systematically, one can select mitigation projects that reduce required response capability or shorten anticipated recovery time.
c. IEMS encourages an enterprise approach to emergency management. This means that emergency management is acknowledged as the responsibility of the entity as a whole and not of a single emergency manager. The role of the emergency manager becomes one of a program manager rather than a technician and emergency management activities can be institutionalized within the entity.

d. Finally, IEMS encourages multi-year strategy development. Emergency management programs frequently suffer from lack of continuity or allow themselves to be driven by the availability of grant funding. Multi-year planning offers the advantage to make incremental steps towards building the emergency management capabilities needed by the entity.

______________________________________________________________________________
Objective 6.3: Describe the mechanisms and stakeholders involved in horizontal integration.

I. Horizontal integration is the process of establishing a common purpose for stakeholders with roughly equal standing. While the stakeholders may have a senior-subordinate relationship or independent authorities, there is already a common frame of reference that joins.
II. The common frame of reference may be geographical, such as the regional planning taking in place in the Washington DC area, or political, as for example the planning done within a jurisdictional area.

III. Have the students define a common frame of reference for integration. This can be either the local jurisdiction or region or some other area selected by the professor. Have the students identify potential stakeholders. Have them try to be specific (e.g. instead of just “city agencies” challenge them to decide whether this is means all agencies or specific ones). Make sure they consider community groups, volunteers, private business organizations, and non-profit agencies.
IV. A major problem in integration is balancing the need for inclusiveness against the paralysis that invariable develops when too many decision makers become involved in a process. Have the students discuss this issue and develop criteria for determining who is a stakeholder. Potential criteria may include regulatory responsibilities, significant resources, particularly vulnerable populations, etc. Also consider potential stakeholders who may be able to stop forward progress by opposing group initiatives.

V. Use these criteria to refine the list developed above. Have the students take note any potential stakeholders may be missing from the list or who have been dropped from the list. Ask if these represent organizations that should not be integrated in emergency planning or if there is still some role for them.
VI. In any group of stakeholders, there are those who are critical or core members. These are stakeholders who either hold significant responsibilities or resources or stakeholders whose approval or neutrality is essential for progress. There are also stakeholders who have interest in outcomes but do not directly contribute resources.
VII. Have the students discuss various mechanisms for resolving the inherent conflict among core and peripheral stakeholders.

a. Consensus
b. Majority vote

c. Vote by identified representatives

VIII. Ultimately, horizontal integration relies heavily on social networking. Stakeholders are frequently peers or independent actors. Therefore, integration requires the development of a group consensus on goals and objectives and an accepted governance structure for decision making. This allows for the synchronization of plans and policies in order to achieve these goals and objectives. Once issues of governance are resolved, they should be documented in a formal administrative plan.

IX. Establishing the identity of the stakeholders and the governance structure and decision making methodology for the group is a critical first step to horizontal integration. However, once this accomplished, the IEMS methodologies described earlier can easily be implemented within the group.

X. Have the students review the steps that should be taken by the group of stakeholders.

a. IEMS methodologies as incorporated in NFPA 1600 begin with a hazard analysis that helps to identify the capabilities needed by the entity to respond to the most likely hazards.

b. Current capabilities are assessed against the required capabilities to determine resource shortfalls. Remind the students that resource shortfalls can be a variety of things such as legislative authority, training, survivable facilities, etc.

c. The group develops a multi-year strategy to eliminate the resource shortfalls using a combination of local and federal resources.

d. The multi-year strategy gets translated into annual work plans.

______________________________________________________________________________

Objective 6.4: Identify the policy issues associated with vertical integration.

I. Where horizontal integration occurs among roughly co-equal peers and relies heavily on consensus building through social networking, vertical integration is much more hierarchical and relies on more directive methodologies. In some ways, vertical integration is more complex than horizontal integration in that one must integrate hierarchical levels that may not be in a direct senior-subordinate relationship.
II. This complexity is readily apparent when dealing with various levels of government. In a number of states, jurisdictions enjoy home rule, a political status that prevents the state from direct intervention in local affairs. This has led to problems in some states in creating a statewide mutual aid system; jurisdictions must agree to participate rather than be required to under law.

III. Similarly, states’ rights limit the power of the Federal government to direct the actions of local government except in certain clearly defined arenas (e.g. inter-state transportation issues). Even where the Federal government’s authority is well-defined, there are frequent court cases challenging the Federal government’s right to regulate specific activities.
IV. This requires the Federal government to seek alternative means of influencing local government activity. The most common means of influence is by attaching requirements to Federal grants. Typically, the Federal government will tie the provision of grant funds to specific actions that it desires to have accomplished. For example, the National Flood Insurance Program is intended to foster mitigation activity by making the provision of flood insurance contingent on the local government implementing a flood mitigation program.

V. The National Incident Management System (NIMS) is an attempt by the United States government to create a national system of emergency management. It serves as a good case study of for integration as the government is seeking to synchronize plans at all levels of government as well as integrating the private sector.
VI. Ask the students to identify the various methods of integration used by the US Government in promulgating NIMS. Their response should include the following areas:
a. Directive – The Federal government has tied the provision of Homeland Security Grant funds to the implementation of NIMS. It has established timetables for implementation and issued guidelines and milestones for local implementation plans.

b. Standards – Since 9/11 the Federal government has had a strong commitment to standards.

i. Based on the recommendations of the 9/11 Commission and ANSI, NFPA 1600 was formally adopted by DHS as the National Preparedness Standard in 2005.
ii. FEMA sponsored baseline EMAP surveys for all 50 states in 2005-2006. EMAP accreditation expenses are eligible expenses under Federal grant programs.

iii. Title IX of Public Law 110-53 requires DHS to create a voluntary preparedness standard for the private sector.
c. Doctrine – FEMA has created a National Integration Center to guide the formal development of NIMS doctrine. (see http://www.fema.gov/emergency/nims/index.shtm ) The NIC serves as the central office for integrating NIMS into other governmental programs. It is intended to reduce conflicts in doctrine and synchronize federal grant guidance. Among the resources provided by the NIC are:

i. Documentation: concept documents, supplementary documents, guides

ii. Implementation guidance and grant information

iii. Funding to the Emergency Management Institute for curriculum development

iv. Training materials
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Comprehensive Emergency Management Model

Source: FEMA
Optional Exercise
Students are to develop a ten minute briefing for the county board of supervisors on how they will integrate multi-jurisdictional activities under a grant from the Department of Homeland Security.

This exercise can be used as the basis of a group discussion with the students or as a small group exercise. For the small group exercise, divide the students into groups of 2-3. During each group’s briefing, the remainder of the class will play the role of the board of supervisors and may ask questions of the students providing the briefing.

Provide the following information to the students:

You are the emergency management coordinator for a county with a single large metropolitan area and many small rural jurisdictions. Your county is the recipient of a significant Urban Areas Security Initiative grant from the Department of Homeland Security. The grant requires that you integrate the activities of several adjacent rural counties and a county with a large metropolitan area just across the state line. Your county board of supervisors has asked that you brief them on how you intend to do this at their next meeting.

Grades for the session will be based on the quality of the briefing and the ability of the presenters to defend their proposed course of action.
Reflection Paper
The Bay Area SUASI Program in San Francisco, CA (http://www.bayareasuasi.org/overview.asp) and the Regional Homeland Security Coordination Council (http://www.marc.org/emergency/overview.htm) in Kansas City, MO offer two models of regional coordination of emergency planning.
Write a 2-3 page paper comparing the two models and how they apply the Principle of Coordination and any strengths or weaknesses in the different approaches. Be sure to use specific examples from each model to support your analysis.

Papers will be graded based on the student’s adherence to the assignment instructions, presentation (grammar and spelling), and critical analysis of the two models for regional coordination.
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