THE EMERGENCY
MANAGEMENT
INSTITUTE AT

From Civil Defense to
Emergency Management
in an Education and

Training Institution

RRRRRRRRRRRRRRRR


https://www.rand.org/pubs/research_reports/RRA1523-2.html

This research was published in 2023.

Approved for public release; distribution is unlimited.



About This Report

The Federal Emergency Management Agency’s (FEMA’s) Emergency Management Institute (EMI) celebrated
its 70th anniversary in 2021. EMI plays multiple roles as an education and training provider, thought leader,
and site for the development of emergency management (EM) doctrine. The disaster threats and hazards
at the top of the national agenda have changed, and EMI aims to provide training content that reflects the
dynamic threats and hazards confronting emergency managers today. EMI faces the challenge of determin-
ing how best to carry out its unique mission in the EM ecosystem while remaining agile enough to continue
to meet the needs of emergency managers of the future. The institute and its predecessor, the Civil Defense
Staff College (CDSC), faced similar challenges in finding its place in an education and training ecosystem,
and a consideration of how EMI overcame these challenges in the past can inform strategy and planning
today. EMI evolved in tandem with the field of EM. This report categorizes the field’s development into three
eras—civil defense (CD), EM, and homeland security—and documents my conclusion that, as of 2020, the
field could be entering a new era of all-hazards management. Therefore, EMI will need to adapt by building
new partnerships and providing core disaster management skills applicable to a wide variety of events. EMI
also has an opportunity to grow from a technically focused institution into a thought leader and educator of
the next generation of EM leaders.

The larger project of which this report is a part is intended to provide support to EMI’s strategy devel-
opment and implementation, including the EMI Anywhere effort to make training available to emergency
managers wherever they are, at any time in their careers, through multiple modes and locations.! The project
also contributes to the FEMA 2022-2026 strategic plan’s effort to “modernize [EMI’s] operational design”
and to make EMI the “nation’s emergency management college.”? Transforming EMI into an EM “college”
is, in some sense, a return to its roots as CDSC. CDSC did not issue degrees, but it was a center of learning
for members of the field. A companion report, The Emergency Management Institute at 70: Options for the
Future, will pick up where this history report leaves off and analyze EMT’s strategic positioning.

Although this history report is directly applicable to EMI, it might be of interest to other parts of FEMA
and to other DHS components, as well as other agencies in the federal government and state, local, tribal,
and territorial entities. Other education and training providers, including colleges and universities, might
also be interested in how EMI both shaped and was shaped by the evolving professions of CD and EM and
transformed its model of education. In addition, private-sector education and training, as well as EM, enti-
ties might be interested in the roles EMI might play in future training and education endeavors as the threats
at the top of the national agenda evolve and new technologies make it easier for EMI to reach private-sector
partners across the United States. Finally, this report might appeal to any audience interested in the history
of CD, EM, and homeland security.

This research was sponsored by EMI and conducted within the Infrastructure, Immigration, and Secu-
rity Operations Program of the Homeland Security Operational Analysis Center (HSOAC) federally funded
research and development center (FFRDC).

1 In 2021, EMI adopted the EMI Anywhere strategy to train and educate emergency managers in the United States in any
geographic location and at any time in their careers. See Jeffrey Stern, “EMI Anywhere,” briefing slides, FEMA, U.S. Depart-
ment of Homeland Security (DHS), July 2, 2021.

2 FEMA, 2022-2026 FEMA Strategic Plan: Building the FEMA Our Nation Needs and Deserves, circa December 16, 2021d,
p- 2L
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About the Homeland Security Operational Analysis Center

The Homeland Security Act of 2002 (Public Law 107-296, Section 305, as codified at 6 U.S.C. § 185) autho-
rizes the Secretary of Homeland Security, acting through the Under Secretary for Science and Technology,
to establish one or more FFRDCs to provide independent analysis of homeland security issues. The RAND
Corporation operates HSOAC as an FFRDC for DHS under contract HSHQDC-16-D-00007.

The HSOAC FFRDC provides the government with independent and objective analyses and advice in
core areas important to the department in support of policy development, decisionmaking, alternative
approaches, and new ideas on issues of significance. The HSOAC FFRDC also works with and supports
other federal, state, local, tribal, territorial, and public- and private-sector organizations that make up the
homeland security enterprise. The HSOAC FFRDC’s research is undertaken by mutual consent with DHS
and is organized as a set of discrete tasks. This report presents the results of research and analysis conducted
under task order 70FA2021F00000027, The Emergency Management Institute (EMI) at 70 Years: Options for
the Future.

The results presented in this report do not necessarily reflect official DHS opinion or policy.

For more information on HSOAC, see www.rand.org/hsoac. For more information on this publication,
see www.rand.org/t/RRA1523-2.
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Summary

This report provides a seven-decade history of the Emergency Management Institute (EMI) and its prede-
cessor organization, the Civil Defense Staff College (CDSC), from the founding of CDSC in 1951 to EMI in
2022. The report’s purpose is to tell the story of these institutions’ development within a broader context and
to inform current strategy about EMI’s future. EMI trains primarily state, local, tribal, and territorial (SLTT)
officials in emergency management (EM). It also trains some federal officials and leaders in the nonprofit
and private sectors and provides course materials for higher education.

The fiscal year (FY) 2022-2026 FEMA strategic plan calls for EMI to modernize its operational design
and “to become the nation’s emergency management college.” As a result, EMI is reconsidering its internal
structure; its relationship to other parts of FEMA, DHS overall, and the rest of the federal government; and
its relationship to the profession more broadly.

Emergency managers have been asked to respond to a growing number of hazards and disasters, including
nontraditional missions, such as managing pandemic response and addressing homelessness. EMI will need
to adapt to the increasing responsibilities of EM by building new partnerships and training professionals in
disaster management skills applicable to a wide variety of events. EMI also has an opportunity to grow from
a technically focused institution into a thought leader and educator of the next generation of EM leaders.

The Emergency Management Institute Evolved as Threats, Hazards, and
the Concept of What Counts as a Disaster Changed

Throughout EMT’s history, the hazards and threats at the top of the EM agenda have changed, and the field
has evolved accordingly. The threat of missile attacks and nuclear war led to the creation of CDSC. Over time,
fears of nuclear war faded, and concern about natural hazards and disasters increased, as did concern about
social equity and the ways in which hazards and disasters can have disproportionate effects on marginalized
populations. At the same time, some hazards and disasters (e.g., floods) remained constant and pervasive.

EMI both shaped and was shaped by the larger EM field. At key moments, EMI served as a source of
expert advice and as a convener for members of the field. Throughout EMT’s history, its training and educa-
tion programs have communicated federal and national-level priorities to SLTTs. In some cases, EMI helped
to communicate SLTT priorities to the federal government, as in the case of reforms to the EM system fol-
lowing Hurricane Katrina in 2005.

The Emergency Management Institute Evolved Its Organization,
Curriculum, and Delivery Modes in Four Periods in Emergency
Management

I identified four distinct phases in EMTI’s history based on important moments in that history and particular

eras or, in scholarly terms, institutional logics. Institutional logics are not logics in the sense of a mathemati-
cal proof. Rather, they provide categories to describe a larger rhetorical and institutional environment. The

1 Federal Emergency Management Agency (FEMA), U.S. Department of Homeland Security (DHS), 2022-2026 FEMA Stra-
tegic Plan: Building the FEMA Our Nation Needs and Deserves, circa December 16, 2021d, p. 21.
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chapters in the report are organized according to these logics. The logics are defined by different sets of
threats and hazards at the top of the agenda, rhetoric, and organizational approaches. As shown in Table S.1,
the logics and their eras are

o civil defense (CD), 1951 to 1979

« EM, 1979 to 2001

 homeland security, 2001 to 2020

o expanded all-hazards, 2020 to the present.

The report’s final chapter describes the fourth, which is an expanded all-hazards logic with more respon-
sibilities for emergency managers. This period began in 2020 with the designation of FEMA as the lead
agency for pandemic response. Although the all-hazards concept had always been part of FEMA doctrine,
after 2020, EM more fully embraced all-hazards, including nonstandard missions outside of natural hazards
(e.g., floods, fires, and hurricanes).

The logics are associated with events in EMI’s organizational history, major disasters, and other develop-
ments in U.S. government and society. Figure S.1 shows some of the events discussed in the report.

The Emergency Management Institute’s Focus Shifted from Civil Defense
to Emergency Management

CDSC was created in 1951 at the dawn of the Cold War as part of the U.S. Department of Defense, and its
defining logic was paramilitary. It trained CD leaders primarily from state and local governments to respond
to external threats, both conventional and nuclear. The instructors were retired military officers who taught
how to keep a city or community running in the wake of an attack.

In the 1960s, CDSC’s curriculum broadened to include new training for radiological, chemical, and bio-
logical attacks. However, the waning focus on CD and the growing concern about the toll caused by natural
hazards in the latter half of CDSC’s history led the college to incorporate more programs related to natural

TABLE S.1
Comparing Institutional Logics

Institutional Logic Years Core Threats and Hazards Form of Organization

CD 1951-1979 War, nuclear attack Federal agencies, small state and local
offices, volunteers

EM 1979-2001 Fire, flood, hurricane, earthquake, Small federal agency; grant to a state,
tsunami, radiological or industrial hazard locality, or survivor; state or local agency;
core emerging profession; NIMS doctrine

Homeland security 2001-2020 Deliberate attack (most salient); terrorism, Large federal agency, state or big-city
cyberattack, missile attack; natural or agency, grant to a state or locality,
technological hazard; migration disparate communities within homeland

security; composed of multiple fields and
professions

Expanded all-hazards 2020-  Natural or technological hazard, Emergency managers as leading across
deliberate attack, pandemic, cyberattack, boundaries using informal authorities and
climate change, a social problem that incident management skills; emergency

impedes societal functioning (e.g., acute  managers as trusted brokers
periods of homelessness)

NOTE: NIMS = National Incident Management System.

Vi
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FIGURE S.1
Timeline of Events in Emergency Managem

CDSC moves to
Battle Creek, Mich.

CD, 1951-1979

April 1, 1951: The National
Civil Defense Training
Center, including CDSC
and the rescue school, is
established at Olney, Md.

Adm

Mob

FEMA establishes
Project Impact focused
on enhancing mitigation
and publishes an
accompanying guide,
Project Impact: Building
a Disaster Resistant
Community.

EMI begins formal
programs to train
FEMA staff (the

EMI creates new
master-trainer courses,
including in mitigation
and terrorism
consequence
management and for
specific groups, such
as attorneys general.

Homeland
security, The Homeland
2001-2020 Security Act

creates DHS.

September 11, 2001:
Terrorists crash planes into
the World Trade Center,
the Pentagon, and a field in
Shanksville, Pa.

NOTE: COVID-19 = coronavirus disease 2019.

The Federal Civil Defense

Office of Civil and Defense

school’s Olney location
closes.

disaster workforce).

ent Institute History

The Defense Civil
Preparedness Agency and
EMI pilot a course on
natural disasters with the
White House Office of
Emergency Preparedness
aimed at directors of civil
preparedness throughout
the country.

The Office of Civil and
Defense Mobilization
moves to the U.S.
Department of
Defense under the
Office of Civil
Defense.

Presidential

Directive 41, “U.S. Civil
Defense Policy,” is
issued to shore up and
provide a new rationale
for CD.

CDSC expands the
number of courses
taught at and with
colleges and
universities, working
with 51 institutions.

The Three Mile
Island nuclear
reactor near
Middletown, Pa.,
has a partial

The Disaster Relief Act
of 1974 establishes the

EMI offers its first
home-study

CDSC formally incorporates
a chemical, biological, and

inistration and the

Office of Defense radiological defense school course. process of making meltdown.
Mobilization are in a new Department of presidential disaster
consolidated into the Technical Training. declarations. Executive

Order 12127, 1979,
establishes FEMA
and merges
disaster-related
responsibilities.

ilization. The rescue

September 1989: EM,
Hurricane Hugo hits the 1979-2001
Caribbean and

southeastern United

States.

FEMA selects EMI to create
the Higher Education

Program under FEMA

associate administrator Kay
Goss. EMI is part of FEMA’s
Preparedness, Training, and
Exercises Directorate.

April 19, 1995: A
truck bomb is
detonated in front
of the Alfred P.
Murrah Federal
Building in
Oklahoma City.

EMI moves to
Emmitsburg, Md., to
a joint campus with
the National Fire
Academy and offers
a limited number of
classes in temporary
facilities.

EMI offers its first
training program for
state EM directors.

October 1989: The
Loma Prieta earthquake
hits California’s central
coast.

The Robert T. Stafford
Disaster Relief and
Emergency Assistance Act
is signed into law, and the
first Emergency Education
Network broadcast is
made from EMI.

January 1981: EMI begins full
operations at Emmitsburg.
Distance-learning courses are
offered.

January 1994: The
Northridge earthquake hits
California.

August 1992: Hurricane
Andrew hits the
Bahamas, Florida, and
Louisiana.

The Emergency
Management Higher
Education Program is
developed.

August 2005: Hurricane
Katrina hits the coast of the
Gulf of Mexico.

Higher Education Program
director Wayne Blanchard
develops a list of the ten
most-important competencies
for EM professionals, covering
both management skills and
substantive expertise.

Virtual instruction and technology
are put to significant use to
continue to deliver training during
COVID-19. FEMA is activated as
the federal government’s lead
agency for pandemic response.

The FEMA administrator
requests that EMI expand
its training programs to
include participants from
the whole community.

All-hazards

present

FEMA’s incident EMI
workforce-focused courses reaches its
move from EMI to FEMA’s 70th
Workforce Development anniversary.
Division.

FEMA becomes part of
DHS’s Emergency
Preparedness and
Response Directorate.

The Post-Katrina Emergency
Management Reform Act is
signed into law, addressing
shortcomings in disaster
preparedness and response
systems and strengthening
career pathways.

Aewwng
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hazards and disasters over time. The roots of the United States’ decentralized approach to EM training lie in
the history of CD.

A series of hurricanes, floods, tornadoes, and earthquakes in the 1970s drew attention to the devastation
caused by natural hazards. In the late 1970s, after pressure from state and local leaders, policymakers saw the
need for a single federal entity to coordinate EM response and disaster relief. In 1979, FEMA was created to
play this role. Accordingly, the education and training demands placed on EMI shifted from CD to disaster
preparedness. CDSC was renamed EMI and it moved from Battle Creek, Michigan, to Emmitsburg, Mary-
land. At the same time, EM began to develop as a field.

EMI staff worked to bridge the gap between the CD and EM cultures. A 1983 FEMA report portrayed
EMT’s mission in its early years as “dialogue and role definition” among the various groups that make up EM:
police, fire, emergency services, and public interest groups, among others. These dialogues stressed response
to disasters more than mitigation or recovery.

Most instructors were hired through individual contracts, rather than being permanent staff. The instruc-
tor pool was drawn largely from state officials who were experts in a course’s subject matter, state or local
leaders of emergency exercises, college and university professors, or experts from federal labs. The use of
instructors hired through individual contracts continued throughout EMI’s history.

EMI adopted the all-hazards approach to EM—a framework that focuses on the capabilities needed to
prepare for and respond to the full spectrum of emergencies and disasters. These capabilities include miti-
gation programs—programs to reduce the losses caused by disasters before they occur. During the 1990s,
FEMA and EMI emphasized mitigation as a part of disaster preparedness.

Following the September 11, 2001, terrorist attacks and the creation of DHS in the early 2000s, EMI added
a focus on homeland security, which included preparedness for and responses to the threats of terrorism and
mass-casualty events. EMI offered new courses on homeland security issues but did not substantially shift
away from EM following the creation of DHS. The creation of DHS brought new federal agency partners and
processes, as well as new organizational layers, to EMTI’s work.

One innovation during the 2000s was programs to train officials in NIMS, following Homeland Security
Presidential Directive 5’s (2003) instruction to develop a single national approach to incident management.
EMI did not develop NIMS, but it trained SLTT officials and nonprofit and private-sector leaders in a stan-
dardized approach to managing disasters and other incidents.

The Emergency Management Institute Remained Focused on Emergency
Management Training as Other Institutions Pursued Related Fields

Over time, other educational institutions emerged offering education and training in homeland security
and in chemical, biological, nuclear, and radiological preparedness. Since its rebranding as EMI in 1981 and
move from Battle Creek, Michigan, to Emmitsburg, Maryland, EMI remained focused on EM at its core.
EMI adapted its offerings as technology changed. It was an early adopter of instruction through videocas-
sette and satellite broadcast, even as it brought students from across the country to its campus for in-person
(“resident”) courses. Figure S.2 shows one of the buildings at the in-person campus.

Demand among colleges and universities for courses in CD was never very strong, although CDSC built
university partnerships. However, since its move to Emmitsburg, Maryland, and rebranding as EMI in 1981,
EMI has provided course materials for use by colleges and universities. EMI’s Higher Education Program
built a network of EM degree programs in colleges and universities, and the number of programs grew from
fewer than five in 1992 to roughly 150 in 2007 and more than 300 by 2018. Although colleges and universities
provided degrees and professional associations offered certifications (such as the International Association

viii
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FIGURE S.2
Building N at the National Emergency Training Center Campus in Emmitsburg, Maryland

SOURCE: Reproduces a photograph from EMI, Emergency Management Institute FY 2019 Annual Report, draft, 2020.

NOTE: Building N was designed by the English-born architect E. G. Lind (1829-1909) in the Second Empire style. It was built in 1870 and
renovated in 1987 and 1992. The building houses EMI and U.S. Fire Administration (USFA) staff.

of Emergency Managers’ Certified Emergency Manager program), EMI remained focused on disseminating
knowledge about EM and training SLTT officials. College students encountered EMI materials in college
courses, and some took EMI courses, but EMI never offered degrees. EMI did not compete directly with
colleges and universities, but it worked with them and the professional associations to build an emerging
profession.

The Emergency Management Institute Trains More Than
800,000 Students per Year

EMI reaches a large number of students through a diversity of program types, locations, and lengths, includ-
ing weeks on campus in Emmitsburg, Maryland; on-site trainings around the country; and independent
study courses that can be completed at a student’s own pace. As of FY 2022, the institute offered 86 resi-
dent course offerings, training 2,379 students at its campus in Emmitsburg. EMI’s nonresident programs
served 828,848 students in FY 2022, for a total of 2,110,403 course completions (some students took multiple
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courses). The total represents 20,667 instructor-led course completions and 2,110,403 completions through
self-paced distance-learning training via the EMI Independent Study program.?

EMI courses are typically organized around four phases of EM: mitigation, preparedness, response, and
recovery.’ The courses cover natural hazards (e.g., earthquakes, floods, hurricanes), technological hazards
(e.g., hazardous material, radiological accidents, chemical accidents), and terrorism. EMI also offers pro-
fessional development, leadership, instructional design, public information, integrated EM, and train-the-
trainer programs.

The Emergency Management Institute Has Helped the Emergency
Management Profession Grow and Mature

Hurricane Katrina in 2005 drew attention to the threat of natural hazards. Many observers thought that the
response to the storm proved that federal homeland security policy and organization had shifted too far in
the direction of terrorism preparedness and away from preparing for and responding to large-scale natu-
ral disasters that overwhelmed states and localities. In response, the federal government strengthened the
EM profession and career pathways. Again, EMI supported training in these career pathways for managers
around the country. During this time, the field of EM grew in scope and complexity. In response, EMI devel-
oped an innovative course that integrated all EM into a single approach to preparing for and responding to
crises. The four-day, exercise-based integrated EM course has become a cornerstone of EMTI’s curriculum.

The growing complexity and scope of EM could be due, in part, to the success of EMI and other institu-
tions in building knowledge and competencies in the field, which resulted in emergency managers being
given greater responsibilities.

EMI also contributed to diversifying a field that was traditionally white, male, and from military and
public safety backgrounds. EMI’s on-site programs offered opportunities for building networks and form-
ing mentoring relationships. They also offered formal training and the opportunity to build credentials to
allow new entrants into the profession. Diversity includes ability and disability, as well as race, ethnicity, and
gender. Despite progress, the field remains less diverse in race, ethnicity, and gender than the general popu-
lation. However, new nonprofit organizations, including the William Averette Anderson Fund, are building
pipelines into the field and offer potential for collaboration with EMI.

Institutional Logics from Prior Eras Can Be Recombined

Despite changes in EMI and the field of EM as a whole and the variety of disasters and focusing events that
took place, none of the various institutional logics that have shaped EMI ever wholly disappeared. This find-
ing has three implications for EMTI’s future:

« Some old logics can be recovered. Policy, doctrine, and authorities (e.g., the Defense Production Act) for
mobilization from the CD era can help deal with pandemics or national-scale events.

o Current leaders have a variety of strategic options to borrow from each of these areas or to recombine
them.

2 Senior EMI staff member, email to the author, October 6, 2022.

3 EMI, “Emergency Management Institute Mission,” webpage, last modified December 1, 2014.
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o The existence of these multiple logics (missions, purposes, doctrines, practices, and terms) creates
greater complexity and potential confusion. EMI will need to reconcile them to serve EM goals.

The Emergency Management Institute Is at a Crossroads and Has
Options to Shape Its Future, Including Expanding Education Programs,
Partnerships, and Thought Leadership

EMI is where expertise in the field is created and reinforced (in addition to some college and university pro-
grams and professional associations). EMI has focused the field on national-level disaster preparedness goals
(e.g., the National Preparedness Goal) because it is housed in government. This stands in contrast to other
fields, such as cybersecurity or business, in which expertise is more often developed in the private sector and
colleges and universities than in government.

As EM enters a new era, EMI and the broader field are at a crossroads, as shown in Figure S.3. They could
focus on a narrow variety of natural hazards, or they could broaden their reach to encompass a wider variety
of threats and hazards. Yet another option would be to focus training and education on EM tools for plan-
ning, coordination, and incident command that could be used to address an expanding list of potentially
uncertain threats and hazards. The history of EMI shows that the institute is likely to be asked to train and
educate for new kinds of events.

If the field is to address new kinds of events and more-complex threats and hazards, it will need to expand
its knowledge base through education that can address uncertainty, not just training for what is known
in advance. Growing EMT’s education activities in addition to more narrowly targeting training programs
would build on its history. One area of continuity across the changes in EMI is the organization’s function
as a convener of experts and thought leaders through which it has contributed to theoretical and practical
advancements in the fields of CD, EM, and homeland security.

Emergency managers have been given increasing responsibilities for a variety of nontraditional missions.
FEMA’s being given responsibility for leading pandemic response in 2020 might have signaled the beginning
of an expanded all-hazards era. EMI has taken advantage of new learning technologies and partnerships with
external institutions (e.g., colleges and universities and professional associations) throughout its history. As
emergency managers are asked to lead responses to new kinds of events, EMI can support the profession by
incorporating new learning technologies and building new partnerships. EMI has been an important linkage
among emergency managers who are not connected in a hierarchical fashion but must work together to help
people before, during, and after disasters.

FIGURE S.3
Three Options for the Emergency Management Institute

EM

Focus on a narrow variety, beginning with the commonest natural hazards.

Focus on planning, coordination, and incident command as shared concepts
and skills to address an expanding list of threats and hazards.

Focus on a wider variety of threats and hazards.

Xi
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Research Approach

The overall approach to the research used the lens of institutional logic, which is a term used to analyze
shared assumptions and practices. The central research questions were as follows:

« How did EMI evolve along with the professions it served?

« How did CDSC become EMI?

o What eras characterize the history of these organizations?

» What legacy does CD offer EM?

o What were the pivotal events and most-important programs in EMT’s history?

o What insights does the history of EMI provide for the institution today and for the EM field?

To answer these questions, I conducted

o document analysis
« interviews and discussions.

The document analysis included government documents, research reports, peer-reviewed literature, and cur-
rent and historical EMI materials. The primary data sources were documents, but interviews and discussions
with the EMI sponsor team and five current or former senior EMI staff members with long tenures added
context.

xii
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CHAPTER 1

Introduction

This report provides a history of the Emergency Management Institute (EMI) and its predecessor organi-
zation, the Civil Defense Staff College (CDSC), from the founding of CDSC in 1951 to EMI in 2022. The
purposes of the history are to tell the story of these institutions’ development and of the evolution of the
emergency management (EM) field and to inform current strategy about EMT’s future.! It is often said that
people who fail to learn from history are doomed to repeat it.> History can also generate contextual insights
that provide guidance for the present.

The Emergency Management Institute’s Roles Have Evolved

EMI evolved from an initial focus on civil defense (CD) to address a broader menu of threats, including
nuclear war, natural hazards, terrorist attacks, and pandemics. Throughout this transformation, EMI pro-
duced new courses, new modes of delivery, new partnerships, and new ideas to build the evolving profession
of EM.

In addition, EMI played a role in shaping EM doctrine, although this role was often “invisible,” accord-
ing to one senior EMI official, who observed that, in addition to its educational function, the institution has
often worked behind the scenes as a convener, assembling people from multiple levels of government, the
nonprofit sector, colleges and universities, and private companies to meet to discuss and debate where the
field stands and where it should go.? In doing so, it has shared concepts and practices that linked state, local,
tribal, and territorial (SLTT) governments; nonprofits; and the private sector. Educating people from across
this dispersed system has supported coordination among CD and EM entities, despite a lack of formal hier-
archy. Thus, shared knowledge and professionalization through formal training and standardized processes
contributed to building the EM profession.

EMT’s delivery of education and training also evolved as postsecondary education changed. The share
of Americans completing college grew steadily; more certifications emerged across all fields; educational
achievement became more racially, ethnically, and gender-inclusive; and, in the 21st century, online learning
became more common. EMT’s practices have evolved alongside these trends. The institution has served prac-
titioners in the emerging fields of CD and EM and contributed to shaping these fields.

EMT’s programs provide both education and training. Education, as commonly defined by scholars,
involves teaching higher-order critical thinking and conceptual skills without a particular applied purpose,
while training aims at sharing knowledge about routines and standardized implementation of good practices

1 For convenience, I refer to the organization as EMI throughout, except when specifically referring to CDSC.
2 George Santayana, The Life of Reason: Introduction and Reason in Common Sense, Charles Scribner’s Sons, 1905, p. 284.

3 Senior EMI staff member, interview 1 with the author, December 9, 2021.
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to apply in application.* According to this distinction, EMI has offered both education and training, but,
measured by the number of courses, it has offered more training than education.

The Emergency Management Institute by the Numbers

EMI has had a broad reach throughout its history. Totaling enrollments in 71 years of annual reports shows
that EMI has trained 287,152 people in its resident (on-campus) courses. The true number is likely closer
to 300,000 because of missing data and missing reports for some years. Adding nonresident (off-campus)
courses puts the total in the millions. Nonresident courses include on-site instruction in government offices
and universities around the country and self-study courses via mail correspondence, videocassette, and the
internet.

EMI data over time show a growing number of courses and on-campus students despite erratic funding.
The sharp drop in 2019, when courses moved online because of the pandemic, is an exception. The data in
this report are divided into four eras in EMT’s history, which represent approaches to EM. Data on the num-
bers of courses, on-campus students, and budgets are incomplete because of a lack of available data, but they
do give a picture of trends over time. It is most useful to focus on high-level trends, given data limitations, and
understand specific periods of time in more detail through the historical narrative in the report.

Data Sources

Data for EMI enrollment and numbers of courses come from annual reports from 1951 through 1985. Spe-
cifically, I used data from the education and training section of the annual reports of the parent organiza-
tions that housed CDSC and EMI.> However, I was not able to find annual reports or available enrollment
and budget data for 1986 through 2007. For this period, I relied on EMI course catalogs for total resident
(on-campus) courses per year. Budget data came from annual reports, except for the period of 2012 to 2021,
for which I used data from U.S. Department of Homeland Security (DHS) congressional budget justification
documents. (Data were consistently available in EMI annual reports only from 2008 to 2012.) Further limita-
tions are described in the appendix.

Budgets, Enroliment, and Courses

Early budgets were modest, but CDSC experienced a significant budget increase in the early 1960s, with a
peak in 1964, followed by decline (see Figure 1.1). Numbers of courses and graduates reached a peak in 1961.
Cold War tensions were high during the early 1960s. During the 1961 Berlin crisis, the Union of Soviet Social-
ist Republics (USSR) demanded withdrawal of Western forces from Berlin, and the result was a partition of
Berlin and the construction of the Berlin Wall. CDSC’s parent organization, OCDM, expanded training and
education efforts beyond CDSC residential courses beginning in 1960.° These new programs included the
Civil Defense Adult Education Program, which trained more than 23,000 teachers. Other programs included
in the budget totals in the 1960s but not strictly CDSC functions include medical self-help training, radio-

4 Louis Menand, The Marketplace of Ideas: Reform and Resistance in the American University, W. W. Norton and Company,
2010, pp. 53-65.

5 These organizations are the Federal Civil Defense Administration (FCDA) from 1951 to 1958, the Office of Civil and
Defense Mobilization (OCDM) from 1958 to 1961, the Office of Civil Defense (OCD) from 1961 to 1972, the Defense Civil Pre-
paredness Agency (DCPA) from 1972 to 1979, and the Federal Emergency Management Agency (FEMA) from 1979 onward.

6 OCDM, Annual Report of the Office of Civil and Defense Mobilization for Fiscal Year [FY] 1959, 1960, pp. 47-53.



FIGURE 1.1
Fiscal Year Funding for the Emergency Management Institute, 1951-2021
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Annual Report for Fiscal Year 1957, 1958; FEMA, Budget Overview: Fiscal Year 2018 Congressional Justification, c. 2017; FEMA, Budget Overview: Fiscal Year 2019 Congressional Justification, c.
2018a; FEMA, Budget Overview: Fiscal Year 2020 Congressional Justification, c. 2019a; FEMA, Budget Overview: Fiscal Year 2021 Congressional Justification, c. 2020a; FEMA, Budget Overview:
Fiscal Year 2022 Congressional Justification, c. 2021a; OCD, Annual Report of the Office of Civil Defense for Fiscal Year 1962, 1962; OCD, Annual Report of the Office of Civil Defense for Fiscal
Year 1963, 1963; OCD, Annual Report of the Office of Civil Defense for Fiscal Year 1964, December 28, 1964; OCD, Annual Report of the Office of Civil Defense for Fiscal Year 1966, 1966; OCD,
Annual Report of the Office of Civil Defense for Fiscal Year 1967, 1967; OCD, Annual Report of the Office of Civil Defense for Fiscal Year 1968, 1968; OCD, Annual Report of the Office of Civil Defense
for Fiscal Year 1969, December 20, 1969; OCDM, Annual Report of the Office of Civil and Defense Mobilization for Fiscal Year 1958, 1959; and OCDM, 1960.

NOTE: Gray indicates that | had no data for that year. Budgets are inflation-adjusted to 2021 dollars. | found no data for 2013. The budget justification was in the 2012-2014 report (DHS, 2013).
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logical training, and rural CD training. The annual report for 1969 notes that budget limitations led to reduc-
tions in these programs, outside of CDSC’s core on-campus residential courses.”

Funding and courses continued at modest levels, below Cold War highs, through the 1970s. Budget data
are not available for 1974 to 1995; between 1974 and 1981, course data were available only for 1979. This was
a period of churn for the organization and the profession.

Beginning in 1974, there was an effort to reorganize EM functions that was not completed until FEMA
was created in 1979. Once that happened, it took at least two years to move CDSC from Battle Creek, Michi-
gan, to Emmitsburg, Maryland, and reorganize it as EMI. President Jimmy Carter created FEMA through a
1979 executive order; when President Ronald Reagan took office in 1981, he put his own stamp on the agency,
adding to the period of churn.

After EMI enrolled its first class at the new Emmitsburg campus in 1981, the number of resident courses
and graduates trended upward, with a sharp decline during the COVID-19 pandemic, when most courses
were offered virtually. Overall, on-campus resident course levels track the number of graduates. See Fig-
ures 1.2 and 1.3.

EMTI’s budget is notably smaller than CDSC’s was. The difference might be due to differences in what is
counted as part of the EMI budget versus other FEMA entities, such as the closely related National Emer-
gency Training Center (NETC), which manages the Emmitsburg campus. The difference might also reflect
a reduction in the number of classified programs or more-technical programs or facilities that were either
dismantled after the Cold War or moved elsewhere. Some programs were moved to the Center for Domestic
Preparedness (CDP) in Anniston, Alabama, which offers training programs for chemical, biological, radio-
logical, and nuclear hazards.

EMT’s post-1995 budget was steadier than it had been in the period before, but there was still year-to-year
variation. Notably, the budget does not seem closely related to course or enrollment numbers. Many budget
items are for special programs not associated with regular resident courses. EMI is known for its programs
on the historical campus in Emmitsburg, but EMI’s reach is far greater.

By the 2010s, EMI resident courses were attended by thousands of students per year, and its on-campus
facilities, shared with the National Fire Academy (NFA), which operates its own educational program, offered
beds for 425. In FY 2022, EMI provided 86 resident course offerings, training 2,379 students on campus in
Emmitsburg. The same year, its nonresident programs served 828,848 students, some of whom took mul-
tiple courses, for a total of 2,110,403 course completions that year.® Nonresident courses include both virtual
instructor-led and self-study options.

As of 2022, EMI courses spanned the four phases of EM: mitigation, preparedness, response, and recov-
ery.® The courses cover natural hazards (e.g., earthquakes, floods, hurricanes, dam safety), technological
hazards (e.g., hazardous material, radiological accidents, chemical accidents), and terrorism. EMI has also
offered professional development, leadership, instructional design, public information, integrated EM, and
train-the-trainer programs.

Figure 1.4 illustrates EMI activity over time, showing an increase in the number of course offerings and in
enrollment. Notably, the EMI-era budget is steadier than the education and training budgets of the CD era,
which is explained in more detail in Chapter 3.

7 OCD, 1969, pp. 106-114.
8 Senior EMI staff member, email to the author, October 6, 2022.

9 National Training and Education Division, National Preparedness Directorate, FEMA, DHS, “National Preparedness
Course Catalog,” webpage, undated.



FIGURE 1.2
Number of Resident (On-Campus) Course Graduates, 1951-2021
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NOTE: Gray indicates that | had no data for that year.
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FIGURE 1.3
Number of Resident (On-Campus) Courses, 1951-2021
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Purpose of This Report

In writing this history, I sought to understand the choices facing decisionmakers involved in the work of
CDSC and EMI. I provide context for the environment in which people made key decisions—what options
they thought they had available, what tools they had at their disposal, and what stakeholder and other influ-
ences were present in their environment. My central research questions were as follows:

o How did EMI evolve along with the professions it served?

« How did CDSC become EMI?

o What eras characterize the history of these organizations?

» What legacy does CD offer EM?

o What were the pivotal events and most-important programs in EMT’s history?

« What insights does the history of EMI provide for the institution today and for the EM field?

Report Structure

After the discussion of my analytic approach (Chapter 2), this report is organized chronologically, divided
according to major eras in EM. (I use the scholarly term institutional logics to characterize the eras. Institu-
tional logics are not logics in the sense of a mathematical proof. Rather, they provide categories to describe
a larger rhetorical and institutional environment.) Chapter 3 discusses the first era, CD, from 1951 to 1979.
This was the period of CDSC, before FEM A was created. At the beginning, there was enthusiasm for the con-
cept of CD, but budget and strategic commitments waxed and waned—mostly waned. A series of inadequate
responses to disasters in the 1960s and 1970s led state and local officials to demand a single federal agency
responsible for managing emergencies and disaster relief.!?

Chapter 4 describes the beginning of the second era, EM, from the creation of FEMA in 1979, and EMI
shortly after, to a series of lackluster responses to disasters in the late 1980s and early 1990s that marked a low
point for FEMA and marked a turning point for the profession.

Chapter 5 describes the rehabilitation of FEM A’s reputation between 1993 and the terrorist attacks of Sep-
tember 11, 2001. During this period, the EM profession developed core concepts and processes and expanded
its focus on mitigation, or investing in efforts to reduce the losses caused by disasters. EMI was central to
building the profession, as distinct from CD, in states and localities.

Chapter 6 describes the third era, homeland security, from 2001 to 2020. During this period, EMI and the
EM profession adjusted to the threat of terrorism and the new DHS, which incorporated FEMA and added
a layer between FEMA leadership and the White House. In 2005, Hurricane Katrina refocused attention on
natural disasters, and reforms that followed strengthened EM training and career paths.

During that period, the EM profession sorted through new threats, including terrorism, cyberattacks,
and, increasingly since 2020, pandemic disease. By the end of the period, EM was called on to manage a
diverse array of crises, and the profession wrestled with new responsibilities.

To address these new challenges and responsibilities, EMI sought to expand and update its educational
approach topically—through courses in areas that might have been lacking, including logistics and public
health—as well as in format—by expanding and modernizing virtual delivery of courses and developing
more training and education for senior leaders.

10 Timothy W. Kneeland, Playing Politics with Natural Disaster: Hurricane Agnes, the 1972 Election, and the Origins of FEMA,
Cornell University Press, 2020; Patrick S. Roberts, Disasters and the American State: How Politicians, Bureaucrats, and the
Public Prepare for the Unexpected, Cambridge University Press, 2013, pp. 41-75.
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Chapter 7 presents my conclusions and my proposal that a fourth era, an expanded all-hazards period, has
begun. EM’s role in addressing new threats and crises could signal the beginning of an era in which the field
must truly prepare for all hazards, using skills in leading across boundaries and crisis management. The field
could be at an inflection point. It has gone through transitions in the past, and now is an opportune time to
look at EMTs past for insights about how to manage the transition into a new era.






CHAPTER 2

The Analytic Approach and Emergency
Management as an Emerging Profession

Summary

This report divides EM history into four eras of institutional logics:

» CD, 1951 to 1979

o EM, 1979 to 2001

 homeland security, 2001 to 2020

o expanded all-hazards, 2020 to the present.

These eras are shorthand for organizing the most-salient threats and hazards, rhetoric, ideas, and policies
of each period.

Ideas and policies from earlier eras might fade in importance, but they do not disappear entirely, and they
can be drawn on as decisionmakers and other stakeholders face new challenges.

EM is an emerging profession that is developing a body of knowledge and credentials but lacks the gate-
keeping function found in some other professions.

To answer the questions posed in Chapter 1, I undertook two research tasks: a review of documents and
discussions with current and former EMI staff. In the appendix, I describe these tasks and my methods in
detail. The research approach is primarily historical, but historians need criteria beyond a linear chronology
to organize material. My approach was to use an analytic framework to organize the history into eras.

The Analytic Framework

Institutional Logics: A Tool for Understanding How Organizations Work and
Change

One way to analyze how different eras of EM build on each other is through the concept of institutional logic.
Institutional logics are “systems of cultural elements (values, beliefs, and normative expectations) by which
people, groups, and organizations make sense of and evaluate their everyday activities and organize those
activities in time and space.”

1" Heather A. Haveman and Gillian Gualtieri, “Institutional Logics,” Oxford Research Encyclopedia of Business and Manage-
ment, Oxford University Press, January 19, 2017, p. 1.

1
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The logics can be identified through common patterns.? In particular, logics have formal rules; enforce-
ment mechanisms, such as law, regulation, or group pressure; and widely accepted informal values, norms,
and conventions. Finally, logics are associated with particular audiences and constituencies. Table 2.1 identi-
fies three logics associated with eras in EMTI’s history: CD, EM, and homeland security. These names were
the most-commonly used terms to describe the field associated with the U.S. government’s approach to man-
aging crises and emergencies across levels of government (e.g., from national to state and local) during the
period. The terms selected for each period are the simplest and most-familiar terms used during that period
to describe national-level approaches.

Table 2.1 differentiates the logics according to threats and hazards and forms of organization. The time
periods are associated with high-level U.S. government laws and organizations. The CD era ended with the
creation of FEMA, and the EM era ended with the creation of DHS.

In the context of EM, the institutional logic approach offers a framework to understand the coevolu-
tion of the perceived threats that the United States faces that fall within EM’s purview and to characterize
how EM institutions organized to respond. The logics exist at multiple levels: within societies, professions,
and organizations. Individual emergency managers are embedded in institutional logics, but they also have
agency and can leverage multiple institutional logics.> Emergency managers interact with their peers, their
organizations, and the wider world. These interactions involve making sense of the space in which they oper-
ate, evaluating the threats they face, assigning responsibilities, developing tools to prepare and respond, and
developing concepts that organize what they do in the face of threats and hazards (i.e., mitigate, prepare,
respond, and recover). The characterizations in Table 2.1 summarize general tendencies, described in more
detail later in the report.

TABLE 2.1
Comparing Institutional Logics

Institutional
Logic Years Core Threats and Hazards Form of Organization
CD 1951-  War, nuclear attack Federal agencies, small state and local
1979 offices, volunteers
EM 1979-  Fire, flood, hurricane, earthquake, tsunami, Small federal agency, grant to a state,
2001 radiological or industrial hazard locality, or survivor; state or local agency;
core emerging profession; NIMS doctrine
Homeland 2001-  Deliberate attack (most salient); terrorism, Large federal agency, state or big-city
security 20208  cyberattack, missile attack; natural or agency, grant to a state or locality,
technological hazard; migration disparate communities within homeland
security; composed of multiple fields and
professions
Expanded 2020- Natural or technological hazard, deliberate attack, Emergency managers as leading across
all-hazards pandemic, cyberattack, climate change, a social boundaries using informal authorities and
problem that impedes societal functioning, such as incident management skills; emergency
acute periods of homelessness managers as trusted brokers

NOTE: NIMS = National Incident Management System.
@ considered developments through 2021, but, as discussed in later chapters, the defining characteristics of this era are still emerging.

2 Trish Reay and Candace Jones, “Qualitatively Capturing Institutional Logics,” Strategic Organization, Vol. 14, No. 4,
November 2016.

3 Patricia H. Thornton and William Ocasio, “Institutional Logics and the Historical Contingency of Power in Organiza-
tions: Executive Succession in the Higher Education Publishing Industry, 1958-1990,” American Journal of Sociology, Vol. 105,
No. 3, November 1999, p. 804; Patricia H. Thornton, William Ocasio, and Michael Lounsbury, The Institutional Logics Per-
spective: A New Approach to Culture, Structure, and Process, Oxford University Press, 2012, p. 2.
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Figure 2.1 shows how institutional logics break down across eras with a simple measure of mentions of
CD, EM, and homeland security in relevant annual reports and other documents. Mentions of EM out-
number mentions of homeland security in EMI annual reports because EM is at the core of EMI, and other
education and training institutions address homeland security. However, homeland security appears in EMI
annual reports beginning in 2011, and it has a wider impact in the policy space that used to be occupied by
EM alone.

The Shift in Institutional Logics Sheds Light on How the Emergency
Management Profession and the Emergency Management Institute Have
Evolved

CD, EM, and homeland security have different institutional logics, separated in time but overlapping and
extending into the present. CD was characterized by a focus on the threat of war, both conventional and
nuclear, from abroad. It was organized through a modestly resourced federal effort that attempted to gain
buy-in from states and localities and civil society.*

Developing out of CD, the EM logic is characterized by a focus on natural hazards, in addition to terror-
ism and deliberate attack. Functionally, EM takes an all-hazards, all-phases approach, which holds that the
best way to manage different kinds of hazards and disasters is to use a similar framework for many kinds
of disasters rather than plan for each kind in isolation.> The phases of mitigation (reducing losses before a
hazard occurs), preparation, response, and recovery characterize this approach, although there have been
variations. CD and EM share a focus on identifying vulnerabilities in particular structures or locations and
in critical systems that support societal functioning.®

The EM logic arose along with the creation of FEMA as an independent federal agency. One of the most-
noticeable structural features is that FEMA does not oversee most emergency managers in a hierarchical
fashion. Most emergency managers do not work for FEMA and are not compelled to attend EMI to advance
in their careers. However, FEMA strongly influences state and local priorities by providing grants, and some
of these grants require training provided by EMI (e.g., NIMS training).”

The terrorist attacks of September 11, 2001, and the creation of DHS remade the systems for manag-
ing emergencies. The homeland security era was characterized by a focus on complex, deliberate terrorist
plots originating outside the United States. Over time, new threats, including migration and cyberattacks,
appeared on the agenda because of changing threat perceptions and because they fell under the purview of
DHS. Natural hazards never went away, but they were incorporated into homeland security logics and often
viewed through a security lens.® Some of the criticism of the federal response to Hurricane Katrina in 2005
focused on the ways in which homeland security practices distracted from traditional natural-hazard prepa-

4 Edward Geist, Armageddon Insurance: Civil Defense in the United States and Soviet Union, 1945-1991, University of North
Carolina Press, 2019; Andrew D. Grossman, Neither Dead nor Red: Civil Defense and American Political Development During
the Early Cold War, Routledge, 2002; Roberts, 2013, pp. 41-69.

5 William L. Waugh, Jr., “The ‘All-Hazards’ Approach Must Be Continued,” Journal of Emergency Management, Vol. 2, No. 1,
2004.

6 Stephen J. Collier and Andrew Lakoff, The Government of Emergency: Vital Systems, Expertise, and the Politics of Security,
Princeton University Press, 2021.

7 FEMA, “NIMS Implementation Objectives for Local, State, Tribal, and Territorial Jurisdictions: 2018 Update,” c. 2018b.

8 Ryan Ellis, Letters, Power Lines, and Other Dangerous Things: The Politics of Infrastructure Security, Massachusetts Insti-
tute of Technology Press, 2020.
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FIGURE 2.1
The Changing Nature of the Emergency Management Profession, 1979-2019

The shift in institutional logics over seven decades—from civil defense to emergency management to homeland security—sheds light on how the EM profession and
EMI’s focus have evolved. The wheel figure tracks the count of mentions of civil defense, emergency management, and homeland security in EMI annual reports and, for
1979 through 1984, EMI-relevant portions of FEMA annual reports.

There is a clear emphasis on CD until the creation of FEMA in 1979. After that, emergency management is the most common term until well into the homeland security

era. The wheel shows that a growing institutional logic does not make a clean break with the one before. The ideas, rhetoric, and policies at the core build over time, and
vestiges of earlier logics remain to be deployed.
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SOURCES: Features information from DCPA, 1972; DCPA, 1974; DCPA, 1975; DHS, 2013; DHS, 2015a; DHS, 2016; DHS, 2017; EMI, 1983;
EMI, 1984; EMI, 1986; EMI, 1987; EMI, 1988; EMI, 1989; EMI, 1991; EMI, 1992; EMI, 1993; EMI, 1994; EMI, 1995; EMI, 1996; EMI, 1997; EMI,
1998; EMI, 1999; EMI, 2000; EMI, 2001; EMI, 2002; EMI, 2008; EMI, 2009; EMI, 2011; EMI, 2012a; EMI, 2012b; EMI, 2013; EMI, 2015; EMI,
2017; EMI, 2018; EMI, 2019aEMI, 2020; FCDA, 1952; FCDA, 1953; FCDA, 1954; FCDA, 1955; FCDA, 1956; FCDA, 1957; FCDA, 1958; FEMA,
2017, FEMA, 2018a; FEMA, 2019a; FEMA, 2020a; FEMA, 2021a; OCD, 1962; OCD, 1963; OCD, 1964; OCD, 1966; OCD, 1967; OCD, 1968;
OCD, 1969; OCDM, 1959; OCDM, 1960. The data are based on the education and training sections of the annual reports of FDCA, OCDM,
OCD, ECPA, and FEMA. For 1986 through 2003, EMI course catalogs were used because annual reports were not available. For 2003
onward, data are from EMI annual reports.
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ration and EM.? By 2020, however, a focus on long-term emerging threats, including pandemics, cyberat-
tacks, misinformation, civil unrest, and climate change, raised questions about whether a new logic might
be emerging.

Homeland security might be the least developed institutional logic because it is the most recent, and his-
torical distance will help future researchers see when it morphed into something else. Some observers might
argue that the reforms that followed Hurricane Andrew in 1992 or Hurricane Katrina in 2005 were even
more pivotal than the terrorist attacks of September 11, 2001. Although both of these events were catalysts for
changes to EM, the reforms drew on many of the basic ideas already present within EM. Homeland security,
however, represents a different set of threats and organizations—especially the threat of deliberate attack—
and related security issues, including migration, cyberattack, and intrusion.

None of these institutional logics ever disappeared. CD became incorporated into EM and homeland
security, like layers of sediment existing underneath new soil. CD logic remains as a resource to be reinvigo-
rated. Between 2018 and 2022, FEMA dusted off old CD plans and updated them in response to the threat
of missile attack from North Korea.!® And the coronavirus disease 2019 (COVID-19) pandemic showed the
value of CD-era authorities and practices for national mobilization (including the Defense Production Act),
national stockpiles, and logistics. The CD legacy of mobilization could be renewed for the present. More
broadly, different institutional logics can be leveraged for different hazards and disasters. EMI’s task is to
identify which logics and disasters deserve emphasis in its training and education.

Institutional logics exist in the loose confederations that make up the field of EM, and they shape prac-
tices in specific organizations, such as EMI. They matter for EMI because they reflect the larger environment
in which EMI as an organization operates. CDSC and EMI reflected changes in the larger environment. The
tables in this chapter provide a high-level snapshot of changes in the field and emerging professions over time.

The Emergency Management Institute Has Been Shaped by Its Environment

Institutional logics shed light on ideas and practices that became 21st-century EM, but EMI is also a brick-and-
mortar organization, led by a director or superintendent for most of its history, with a relatively small staff. In
the EMI years, most of the instructors were contractors, not full-time EMI staff, which made hiring cumber-
some and gave EMI less control over instructor development than it had over full-time staff development.!!
EMI has always been part of larger organizations, including several iterations of CD agencies, including
FEMA and DHS as a whole. These parent organizations shaped education and training priorities and rela-
tionships and set the boundaries for what training organizations could do. The larger group of training and
education providers shaped how CDSC and EMI adapted to their niches. This report identifies organiza-
tions offering education and training that are most relevant to EMI’s mission. College and universities have
offered an increasing number of degrees and training programs in EM, often with assistance from EMI. The
Naval Postgraduate School serves emergency managers by offering graduate degrees and executive education

9 Christopher Cooper and Robert Block, Disaster: Hurricane Katrina and the Failure of Homeland Security, Times Books,
2007.

10 Victor Cha and Katrin Fraser Katz, “The Burgeoning North Korea Missile Threat,” Center for Strategic and International
Studies, April 29, 2022; Dan Vergano, “The US Government Is Updating Its Nuclear Disaster Plans and They Are Truly Ter-
rifying,” Buzzfeed News, August 24, 2018.

11 Former senior EMI official, interview 4 with the author, December 17, 2021; senior EMI official, interview 5 with the
author, December 17, 2021.
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programs in homeland security. Finally, FEMA’s CDP is paired with EMI in FEMA’s FY 2022-2026 strategic
plan in an effort to modernize FEMA’s training programs for emergency managers.!?

Authorities for Emergency Management Span the Emergency Management
Institute’s Existence

Authorities for education and training have been part of larger authorizations for parent organizations to
build the administrative capacity to assist communities before, during, and after disasters. The major author-
ities for CD and EM training and education are found in the following:

« the Disaster Relief Act of 1950 (Public Law 81-875)

o the Federal Civil Defense Act of 1950 (Public Law 81-920)

o the Robert T. Stafford Disaster Relief and Emergency Assistance Act, Public Law 100-707, 1988, which
amended the Disaster Relief Act of 1974, Public Law 93-288

« the Homeland Security Act of 2002 (Public Law 107-296)

o the Post-Katrina Emergency Management Reform Act of 2006 (Public Law 109-295, Title VI).13

Before 1950, voluntary organizations, including the American Red Cross and the Salvation Army, pro-
vided the bulk of emergency response and recovery support. The 1950 Disaster Relief Act authorized the
federal government to provide disaster relief without additional congressional approval.! It also allowed the
president a means of providing disaster relief through the executive branch, laying the foundation for the
growth of administrative agencies, including education and training. Over time, there was redundancy in the
administrative processes and organizations that developed to support CD and natural- and technological-
hazard EM. CD and EM were on “parallel tracks” through at least the creation of FEMA in 1979, according
to one scholarly text.!> CDSC and EMI balanced serving audiences on both of these tracks.

Each of the authorities listed above shaped EM in fundamental ways, but the Stafford Act is particu-
larly important for EMI. In 2020, EMI’s FY 2019 annual report cited Title 6 of the Stafford Act—and none
of the other laws—as providing the authority to operate “training programs for the instruction of emer-
gency preparedness officials and other persons in the organization, operation, and techniques of emergency
preparedness.”®

12 FEMA, 2022-2026 FEMA Strategic Plan: Building the FEMA Our Nation Needs and Deserves, circa December 16, 2021d,
p. 21.

13 Homeland Security Digital Library, “Timeline: Federal Civil Defense Act of 1950,” webpage, undated; Public Law 93-288,
Disaster Relief Act of 1974, May 22, 1974, as amended, Robert T. Stafford Disaster Relief and Emergency Assistance Act;
Public Law 107-296, Homeland Security Act of 2002, November 25, 2002; Public Law 109-295, Department of Homeland
Security Appropriations Act, 2007, October 4, 2006, Title V1.

4 Gary A. Kreps, “The Federal Emergency Management System in the United States: Past and Present,” International Journal
of Mass Emergencies and Disasters, Vol. 8, No. 3, November 1990.

15 Brenda D. Phillips, David M. Neal, and Gary R. Webb, Introduction to Emergency Management, CRC Press, 2012, p. 8.

16 U.S. Code, Title 42, The Public Health and Welfare; Chapter 68, Disaster Relief; Subchapter IV-B, Emergency Prepared-
ness; Part A, Powers and Duties; Section 5196, Detailed Functions of Administration; Paragraph (f)(1)(A).
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Emergency Management Is an Emerging Profession

Throughout EMI’s 70-year history, the hazards and threats at the top of the EM agenda have changed, and the
field has evolved accordingly. Nuclear war and missile attacks are no longer at the top of the national agenda,
although they remain a threat.!” Concern about natural hazards and disasters increased over time, as did
concern about social equity and the ways in which hazards and disasters can have disproportionate effects on
marginalized populations. At the same time, some hazards and disasters (e.g., floods) remain constant and
pervasive. Ninety-eight percent of counties in the United States have experienced at least one flood event.!®
Still others have appeared on the EM agenda only in the 21st century. These emerging issues include climate
change, homelessness, and cyberattacks. Not every emergency manager deals with these emerging issues,
but, as more and more do, the field will contend with how to incorporate them. One thing professions do is
incorporate new problems and develop standardized processes for addressing them.

CDSC and EMI contributed to the development of their respective professions. This report uses the term
profession loosely, meaning something more formal than a field. There is no single, widely accepted defini-
tion of profession, and the professional status of some fields, such as EM, remains disputed. One standard
model of professionalization measures the maturity of a profession according to five factors pertaining to
when and whether certain milestones have been met:!

o the occupation became full time

o training and university programs were established

« national and international associations were established
o state license laws were established

o a code of ethics was established.

By these measures, EM transformed from its CD past and professionalized over time. Table 2.2 gives a
sense of when and how EM has professionalized.

EM has longstanding associations and is a full-time occupation, but it lacks bodies that perform a gate-
keeping function.

EM can best be described as an emerging, rather than mature, profession.?’ It developed some of the
characteristics of professions but did not fully professionalize with the same degree of formality as medicine
or law. EMI contributed to an evolving, changing, and emerging profession not primarily by playing a gate-
keeper role. Instead, it has been a convener, offering opportunities for newcomers and more-seasoned prac-
titioners to learn about the field, share advice, and grow. The field of EM now has its own journals, associa-
tions, body of knowledge, and position titles. EMI has supported the development of elements of a profession
within EM while recognizing that the field remains fluid and changing.

17 Timothy M. Riecker, “The Hawaii Saga,” The Contrarian Emergency Manager, blog post, January 31, 2018.

18 Leslie Kaufman, Mira Rojanasakul, Hayley Warren, Jason Kao, Brittany Harris, and Prashant Gopal, “Mapping America’s
Underwater Real Estate: What Happens to Home Prices If Flood Maps Start Measuring Climate Change? Millions of Ameri-
cans Are About to Find Out,” Bloomberg, June 29, 2020.

19 Thomas E. Drabek, “The Professional Emergency Manager: Structures and Strategies for Success,” in The Professional
Emergency Manager: Structures and Strategies for Success, Institute of Behavioral Science, University of Colorado, 1987;
Harold L. Wilensky, “The Professionalization of Everyone?” American Journal of Sociology, Vol. 70, No. 2, September 1964.

20 David Farris and Robert McCreight, “The Professionalization of Emergency Management in Institutions of Higher Educa-
tion,” Journal of Homeland Security and Emergency Management, Vol. 11, No. 1, 2014.
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TABLE 2.2
Emergency Management Professionalization Criteria

Factor In EM Year
The occupation became  FEMA was created in 1979. Full-time status EM dates in states and localities 1979
full time vary. For example, New York City Emergency Management was created in 1996

under the mayor’s office. Prior to that, the function had been combined with
other duties.

Training and university University of North Texas in Denton, Texas, conferred the United States’ first 1983
programs were degree in EM in 1983. The degree was a bachelor of science in emergency
established administration and planning.

National and international IAEM was founded in 1952 as the U.S. Civil Defense Council. It was renamed the 1952, 1974

associations were National Coordinating Council of Emergency Managers in 1985, then renamed

established IAEM in 1997.2 NEMA was founded in 1974.P

State license laws were This has not occurred. Not
established applicable
A code of ethics was IAEM and NEMA have codes of ethics for their members, but the organizations’ In
established memberships do not encompass the entire profession.© A FEMA special interest development

group was working on a draft code as of 2021, but the code has not been
formally adopted.d

NOTE: IAEM = International Association of Emergency Managers. NEMA = National Emergency Management Association.
2 1AEM, “History of IAEM,” webpage, undated-a.

b pub. L. 93-288, 1974.

C|AEM, “IAEM Code of Ethics and Professional Conduct,” webpage, undated-c.

d Special Interest Group Working Group on Ethics, FEMA, DHS, “Code of Ethics and Professional Conduct for Emergency Management
Professionals,” draft under review through December 31, 2021.

History Provides Insight for Planning

The picture of government agencies shaped by larger organizations and a changing threat environment is
relevant to EMI as it plans for its future beyond 2022. The FY 2022-2026 FEMA strategic plan calls for EMI
to modernize its operational design and “to become the nation’s emergency management college.”?! The
chapters that follow provide historical context and insights to assist FEMA and EMI in their discussions
about modernizing EMI. These include discussions about EMI’s internal structure; EMTI’s relationship to
FEMA, DHS, and the rest of the federal government; and its relationship to the profession more broadly. The
final chapter addresses indications that EM entered an expanded all-hazards era in 2020 in which it has been
given—and continues to receive—responsibility for new kinds of nontraditional missions.

21 FEMA, 20214, p. 21.
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CHAPTER 3

From Civil Defense to Emergency Management,
19511979

Summary

The earliest CD efforts in the United States were a response to the Cold War threats of nuclear attack and

invasion.

» CD policy was never fully funded, and CD priorities changed over time. CDSC was an important
means through which the federal government communicated CD policy to SLTT civil defenders.

o CDSC was created in 1951. It was a federally funded institution intended to provide short training
courses to state and local CD agency officials. The earliest instructors were primarily retired military

officers.

o In the early 1960s, CDSC incorporated more chemical, biological, and radiological defense course

material and expanded partnerships with higher education institutions, schools, and industry.

o The late 1960s and early 1970s brought an increasing concern about the impact of natural hazards,
as well as complex technological incidents, including nuclear and industrial accidents. New course

offerings reflected this concern.
o The concept of EM took shape in the 1970s, although training still focused on CD.

o Civil defender was an occupation, but it did not have most of the markers of a profession in terms of

formal credentials or degree programs.

CDSC maintained basic continuity over nearly three decades by offering broadly focused courses in adminis-

tering state and local CD and technical courses in shelter management and radiological protection. However,

the waning focus on CD and the growing concern about the toll caused by natural hazards in the latter half
of CDSC’s history led the college to incorporate more programs related to natural hazards and disasters. The

roots of the United States’ decentralized approach to EM training lie in the history of CD.

The Civil Defense Staff College Communicates Civil Defense Policy to

State, Local, Tribal, and Territorial Governments

CD policy at the federal level shifted over time, and it was never funded to a degree that would permit the
policy to be fully implemented.! The shifting tides of CD at the federal level mattered because CDSC was
where civil defenders at the state and local levels went to learn about what CD was. In an age before the

1 Geist, 2019.
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internet and online tutorials, civil defenders traveled to Battle Creek, Michigan, to learn or traveling teams
from CDSC visited SLTT offices to provide training. The federal government used CDSC to inform SLTT
partners about what the current CD policy was and how to implement it. Most CD was actually implemented
at the SLTT level because it involved protecting the civilian population in case of attack.? Implementing CD
would be challenging, however, if national-level policy kept changing and if it was never adequately funded.
CDSC was put in the tough position of informing SLTT partners about a policy that was frequently chang-
ing. Meanwhile, civil defenders faced pressure to prepare for the hazards that were more common in their
jurisdictions—whether fires, floods, hurricanes, tornadoes, or earthquakes—rather than for an attack that
never seemed to come. Putting CD plans, procedures, and people to best use to prepare for natural hazards
was one way in which the federal government received SLTT buy-in to CD.

Civil Defense Policy Priorities Changed over Time

CD policy at a high level shifted as national priorities changed, and CD’s changing relationship with the
defense community focused on Cold War strategy.> During Harry Truman’s presidential terms (1945-1953),
CD focused on building bomb shelters, which were never adequately funded. Policy shifted in the beginning
of Dwight Eisenhower’s presidency (1953-1961) to focus on evacuation and then on the building of home
fallout shelters. In the John Kennedy (1961-1963) and Lyndon Johnson (1963-1969) administrations, policy
shifted again to emphasize community-level fallout shelters rather than backyard home shelters.* These
community shelters were eventually defunded, but the preference for community shelters remained policy
through the 1970s, when attention shifted again to relocating populations in danger of attack. Crisis reloca-
tion and evacuation remained policy priorities throughout the Cold War, but efforts to revive and better fund
CD in Ronald Reagan’s presidency (1982-1984) were not successful, and crisis relocation and evacuation poli-
cies were never fully implemented. CDSC was the primary vehicle through which changing national policies
were communicated to SLTTs. At the same time, CDSC was tasked with training SLTT officials who also
sought support for helping their communities before, during, and after natural hazards and other disasters.

Civil Defense Agencies Reorganized over Time

CD programs were established as part of the peacetime bureaucracy with the onset of the Cold War. The
federal government created a CD agency through executive order (EO) and the Federal Civil Defense Act of
1950.° The CD bureaucracy went through several names and organizational structures, lasting until the cre-
ation of FEMA. CDSC reported to these agencies, which included

o FCDA (1951-1958)
« OCDM (1958-1961)

2 Frank A. Blazich, Jr., “Accelerated Action: The North Carolina Civil Defense Agency and the Cuban Missile Crisis,
October-December 1962,” North Carolina Historical Review, Vol. 86, No. 1, January 2009; Patrick S. Roberts, “The Lessons of
Civil Defense Federalism for the Homeland Security Era,” Journal of Policy History, Vol. 26, No. 3, 2014.

3 Geist, 2019.
4 Donald W. Mitchell, Civil Defense: Planning for Survival and Recovery, Industrial College of the Armed Forces, 1966.

> Homeland Security Digital Library, undated; Harry S. Truman, “Executive Order 10186: Establishing the Federal Civil
Defense Administration in the Office for Emergency Management of the Executive Office of the President,” Federal Register,
December 1, 1950.
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« various names and structures, including the Office of Emergency Planning (OEP) and OCD (1961-1972)
« DCPA (1972-1979).

On April 13, 1951, the National Civil Defense Training Center was established in Olney, Maryland. It
consisted of a staff college for training in CD management and operations and a rescue school for training
in rescue operations.® The college and rescue school provided training primarily to state and local agencies.
Some other federal agencies also received training, as did some professional associations (e.g., architects,
engineers, and educators) and individuals.

Early U.S. Civil Defense Training Followed European Models

CD grew out of efforts to protect populations from wartime attack during World Wars I and II, first in
Europe and then in the United States. Many early U.S. CD efforts adopted European models. In its early
years, CDSC regularly exchanged personnel with its UK counterpart.” The U.S. approach to peacetime CD
was more decentralized than the European wartime model, with a relatively small federal bureaucracy deliv-
ering training and education to state and local governments, which were to organize their communities.

Civil defenders were primarily state and local officials who provided training and assistance in creat-
ing bomb shelters in homes and public buildings. In the event of nuclear war, people would be directed to
seek shelter in designated locations and provided with food and water.? At the local level, CD directors were
usually part-time employees in relatively obscure positions, “located in the county court house basements”
according to one EM text.” Many of the local CD directors were hired from the military and paid relatively
little, in part because they received pensions from the military. At the time, the idea was that the military
background would be useful because of the “chaos” that would follow a nuclear attack.!® Most jurisdictions
used civil defenders employed by local government or volunteers as “wardens” who would direct residents to
shelters and gas mask repositories. Some CD organizations used volunteer spotters to look for air raids from
enemy aircraft.

The Newly Created Civil Defense Staff College Delivered Short Courses
for State and Local Civil Defense Officials

The national-level CD organizations coordinated a variety of federal programs to prepare communities for
attack and to preserve the continuity of government and key industries in case of attack. CDSC followed a
military model, as suggested by the name—it was a site for training members of the CD field. Unlike those in
the military, however, most CDSC students did not work for the federal government, and few would advance

6 Information Services Office, DCPA, Significant Events in United States Civil Defense History List Chronologically, 1916~
1974, compiled February 7, 1975.

7 FCDA, 1953, p. 118.

8 Local, State, Tribal, and Federal Preparedness Task Force, Perspective on Preparedness: Taking Stock Since 9/11—Report to
Congress of the Local, State, Tribal, and Federal Preparedness Task Force, September 2010.

9 Phillips, Neal, and Webb, 2012, p. 6.

10 Phillips, Neal, and Webb, 2012, p. 7; William L. Waugh, Jr., “Shelter from the Storm: Repairing the National Emergency
Management System After Hurricane Katrina,” Annals of the American Academy of Political and Social Science, Vol. 604,
No. 1, March 2006.
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along a career path that included federal positions. Local civil defense officials provided training to members
of their communities, as shown in the example in Figure 3.1.

The college drew enrollments from all states and the territories.!! Most courses lasted either one or two
weeks, and they covered CD administration, evacuation, and sheltering. There were also specialized courses,
often in cooperation with other government agencies (e.g., focused on agriculture, schools, or radiological
protection).1?

The central course in the beginning was one week on CD administration provided for mayors, state direc-
tors, and city directors of CD.!3 The Federal Civil Defense Act of 1950 provided that the federal government
would pay tuition and, for state and local officials, per diem but that the cost of room and board was paid for
by employers or participants ($5 per day in 1951).14 The course provided a picture of the CD threats, begin-
ning with attack from the USSR, assessment of vulnerabilities within a community, and training on how to
build community preparedness programs, as well as evacuation and shelter programs.

Courses included hands-on simulation on maintaining city functions in a fictional City X in case of
attack. During the simulation, students assumed roles in a city government command post and sent messages
to various agencies. The simulation was followed by discussion and analysis of the decisions made. City X was

FIGURE 3.1
Civil Defense Training Ad, Circa 1964

CIVIL DEFENSE TRAINING

—helps you and
your community

CALL YOUR LOCAL Civit
DEFENSE DIRECTOR ABOUT
COURSES SUCH AS: MEDICAL
SELF.HELP, RADIOLOGICAL
MONITORING, PERSONAL
AND FAMILY SURVIVAL

SOURCE: Reproduces an image from Civil Defense Museum, “Civil Defense Art Gallery,” webpage, undated-a.

11 FCDA, 1952, p. 21.

12 ECDA, 1957, p. 51.

13 National Civil Defense Staff College, Training in Civil Defense, FCDA, 1951.
14 DCPA, 1975, p. 322.
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based on Baltimore, the sixth-largest U.S. city in 1950 and one near multiple military facilities and therefore
a potential target.!

CDSC was originally located in the Washington, D.C., suburb of Olney, Maryland, along with a rescue
school. The rescue school did what its name suggests: It brought students to the campus to simulate rescues,
often at night. The school operated a “rescue street” with demolished buildings to replicate conditions after
a military attack or natural hazard. Those seeking training would remove simulated casualties or injured
people from the building. The 1953 FCDA annual report explained, “Such exercises have demonstrated to
civil defense officials and the public the progress that has taken place and how the services work together.”'¢
The school’s leadership attempted to connect its training to an underlying basis in research. The 1952 FCDA
annual report notes that the school was “built around scientifically designed American structures simulating
wartime damage conditions.””

The college also developed courses to inform officials about what federal assistance was available.!8

The Civil Defense Staff College Fostered Thought Leadership

From the beginning, FCDA and CDSC convened discussions involving researchers about core ideas in the
field, an activity that might, in the 21st century, be called thought leadership. For example, in June 1951,
CDSC brought together outside engineers, CDSC technicians, analysts from the Bureau of the Census, and
university researchers to develop a system for determining how much shelter space would be needed in vari-
ous buildings if there were a nuclear attack.!® This was not fundamentally a research activity, but it linked
researchers with the policy implementers who would design, maintain, and organize sheltering programs.

Some of the thought-leadership activities involved technical communication platforms. For example,
in 1951, CDSC hosted a six-day session to discuss building a communication system for CD. The meeting
brought together representatives from government and private industry, including representatives from Gen-
eral Electric, Western Union, and American Telephone and Telegraph.?°

The College Began Operating at Multiple Locations

CDSC was initially located in Olney but moved to Battle Creek in 1954, along with most of FCDA in order to
reduce CD agencies’ vulnerability to attack, away from the capital.?! (The administrator and some support
staff were in Washington, D.C., and remained after most of the agency moved to Michigan). Most instruc-
tion occurred at Olney and, later, Battle Creek. However, CDSC had a “traveling team” as early as 1954 that
provided training at federal, state, and local government facilities and at colleges and universities.?? It also
operated several iterations of regional training centers, including an eastern training center in Brooklyn

15 Eric Stephen Singer, Saving City X: Planners, Citizens and the Culture of Civil Defense in Baltimore, 1950-1964, doctoral
dissertation, American University, 2012, p. 2.

16 FCDA, 1954, p. 90.

17 FCDA, 1953, p. 2.

18 ECDA, 1957, p. 35.

19 Information Services Office, 1975, p- 12.
20 Information Services Office, 1975.

21 FCDA, 1955, p. 1.

22 FCDA, 1954, p. 103.
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opened in 1958 and a western training center in multiple locations in California beginning in the 1950s.2
When regional centers periodically closed or shrank, FCDA pledged to link the Battle Creek college more
directly to FCDA regions’ higher education institutions.?* After CDSC relocated, the rescue school remained
in Olney until it closed in 1958.2°

The Curriculum Expanded in the 1960s

During the 1960s, CDSC incorporated more chemical, biological, and radiological defense course material
and expanded partnerships with higher education institutions, schools, and industry. Overall, however, there
was more continuity than change. The course topics were similar to those of the previous decade—managing
CD organizations at the state and local levels, shelter management, and radiological protection.?¢ In 1963, the
most-commonly taught courses were

o CD management

o shelter management for instructors

o CD planning and operations

« radiological monitoring for instructors
« radiological defense offices.?”

In 1962, CDSC formally incorporated a chemical, biological, and radiological defense school in a new
Department of Technical Training.?® The same year, it also broadened its reach to new partners. It offered
“industry defense” courses aimed at building defenses and plans for crucial private industries.?® The college
expanded the number of courses taught at and with colleges and universities, working with 51 institutions in
1964.3° CDSC also worked with other partners, such as school associations, the U.S. Department of Agricul-
ture for rural area programs, and the U.S. Army for radiological protection.

To broaden its reach to the public, CDSC issued a home-study course in 1969, Civil Defense, U.S.A., offer-
ing the basics of CD.3! After being in operation for nearly two decades, CDSC took strides in professionaliz-
ing the field by issuing a pilot “civil defense career development program” for CD coordinators.3?

The program did not provide a career ladder as much as it provided suggestions for local CD directors to
grow in their jobs and motivate their staff, particularly as related to the larger national CD effort. State CD
offices offered similar courses.*

23 OCD, 1964, p. 58.

24 FCDA, 1954, p. 56.

25 Civil Defense Museum, history webpage, undated-b.
26 OCD, 1964, p. 55.

27 OCD, 1963, p. 70.

28 OCD, 1962, p. 62.

29 OCD, 1962, p. 79.

30 OCD, 1964, p. 56.

31.0CD, 1969, p. 106.

32 0CD, 1969, p. 106.

33 Towa Civil Defense Division, U.S. Department of Defense (DoD), Civil Defense: Training and Education Catalog, 1974, p. 24.
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The Civil Defense Staff College Curriculum Addressed Natural and
Technological Hazards

The late 1960s and early 1970s brought an increasing concern for the impact of natural hazards, as well
as complex technological incidents, including nuclear and industrial accidents. Some disasters, such as the
flooding after a coal mine dam failure in Buffalo Creek, West Virginia, combined both natural hazards and
industrial accidents.3* The bulk of the training still focused on the state and local civil DCPA annual reports,
showing a turn toward courses on natural hazards, but the 1973 report emphasized defense against attack.

The push to consider natural hazards came from the Executive Office of the President (EOP) at a time
when awareness of environmental impacts was growing in public and political importance. For example, the
U.S. Environmental Protection Agency was created in 1970. In 1971, the director of CD in the OEP within
EOP, John E. Davis, wrote to Secretary of the Army Robert F. Froehlke,

My staff and the staff of OCD are working on the details of developing a natural disaster preparedness
course for use at the OCD Staff College . . . . I believe this is a worthwhile endeavor and hope we can get it
launched in the early future.3¢

In 1972, DCPA and CDSC piloted a course on natural disasters with the OEP (in the White House) aimed
at civil preparedness directors throughout the country.’” EMI also updated the Civil Defense, U.S.A., home-
study course to reflect natural hazard information.3®

A former EMI senior leader recalled that Hurricane Agnes in 1972 was a turning point for the EM field,
and a major scholarly account of the event agrees.* The hurricane devastated the East Coast of the United
States. President Richard Nixon, facing reelection pressure, signed the largest disaster recovery package in
history up to that point.

Implementation was slow, however, and survivors blamed the president when red tape slowed the aid.
People were confused by the number of agencies involved in providing relief. Journalists during the 1970s
were moving from playing “lapdog,” in the popular phrase, to “watchdog” and drew attention to the slow
delivery of aid with Agnes.*’ The demand for faster and more-organized federal support for states and locali-
ties in response to disasters changed the larger environment in which CDSC was operating.

By the 1970s, the term preparedness had come into common use to describe what government officials do
in preparing for both attacks and natural hazards. Georgiana H. Sheldon, the deputy director of DCPA, said,
“Preparedness is the best insurance to meet potential dangers posed by our increasingly complex and techni-
cal society. Preparedness today requires the fullest support of all sectors of the community.™! CD remained
a central concept for many people who had spent their careers in the field, but preparedness had arisen as
another way to describe what CDSC was educating people to do. Technological threats and hazards were
increasingly salient, and they did not always fit a CD mindset because they did not cause deliberate harm.

34 Kai T. Erikson, Everything in Its Path: Destruction of Community in the Buffalo Creek Flood, Simon and Schuster, 1976.
35 DCPA, 1972, p. 21; DCPA, 1974, pp. 19-23.

36 DCPA, 1972, p. 42.

37 DCPA, 1972, pp. 25-26.

38 DCPA, 1972, p. 26.
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40 Kneeland, 2020, p- 2.

41 DCPA, 1972, p. 25.
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For example, in 1975, the college developed a course on the fundamentals of planning for nuclear power plant
accidents.*?

The Foundation of Emergency Management Training Took Shape in the
1970s

By the 1970s, support for CD from strategists, Congress, and the public was waning.** CD was always under-
funded relative to the plans of its proponents. Between 1951 and 1953, President Truman requested $1.5 bil-
lion for CD programs, but Congress allocated only $153 million.** Funding ebbed and flowed, but it mostly
ebbed.

By the 1970s, small programs to support CD shelters and radiological protection monitoring were no
match for defending the country against intercontinental ballistic missiles and nuclear war. By the 1970s, the
best case for CD against nuclear attack was that it would convince the USSR that the United States was pre-
pared for war—an attitude that was part of the calculus of mutually assured destruction.*> For its proponents,
CD could be a deterrent.

Despite including an increasing amount of course material about natural hazards, CDSC still focused on
the subject for which it was named. In 1975, CDSC still offered courses in fallout shelter analysis and radio-
logical protection, and it was developing new cooperative programs with college and university architecture
and engineering programs.*® These modest programs might look farcical in the face of a nuclear war between
superpowers and the increasing toll of natural disasters. However, CDSC left its imprint on contemporary
EM.

First, it created a precedent for federal involvement in managing emergencies by training state and local
officials. CDSC was part of larger federal agencies, often DoD, but it trained primarily state and local gov-
ernment civil servants. It adopted the “college” name, but it neither granted degrees nor trained people in an
organization or profession with a clear career ladder as was the case in military staff colleges. CDSC relied on
attracting students by getting their buy-in, although most of the students did not pay for training themselves.
In addition, colleges and universities became important partners in generating ideas, disseminating knowl-
edge, and encouraging new people to enter the field.

Second, CDSC contributed to a broader national awareness of CD and the threat of attack—and it gave
the public something to do in the face of an almost-incomprehensible threat of nuclear war. Historian Laura
McEnaney described the accomplishment of CD more broadly as “the graduate encroachment of military
ideas, values and structures into the civilian domain.™” At the same time, state and local officials used what
they learned about organizing, sheltering, and evacuation to prepare for tornadoes, hurricanes, floods, and

42 DCPA, 1975, p. 13.

43 Dee Garrison, Bracing for Armageddon: Why Civil Defense Never Worked, Oxford University Press, 2006; Scott Gabriel
Knowles, “Defending Philadelphia: A Historical Case Study of Civil Defense in the Early Cold War,” Public Works Manage-
ment and Policy, Vol. 11, No. 3, January 2007, p. 219; David F. Krugler, This Is Only a Test: How Washington, D.C. Prepared for
Nuclear War, Palgrave Macmillan, 2006.
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Press, 2000, p. 25.
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other events that were likelier in their jurisdictions.?® Few state and local officials were focused solely on
nuclear attack.

Beyond what it taught about defense against attack, CDSC trained communities and a network of prac-
titioners that communities should not expect the federal government to rescue them.*® Schools were impor-
tant to CDSC because they could send the message to parents that communities and households needed to
prepare themselves.”® CDSC programs made community-level preparedness programs central to how the
United States prepared for emergencies of all kinds. The structure of national preparedness was broadly simi-
lar between the CD era and EM, but much changed between the periods, too.

48 Roberts, 2014, pp. 354-383.
49 McEnaney, 2000.

50 Grossman, 2002.
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CHAPTER 4

Building the Field of Emergency Management,
19791992

Summary

FEMA was created after requests from governors and localities for a better-coordinated federal approach
to disaster relief.

o CDSC was renamed EMI and moved to Emmitsburg, Maryland, following the creation of FEMA in
1979.

o Technological emergencies, such as the Three Mile Island nuclear meltdown, showed that EM could
be used for more than natural hazards.

o Scandals in 1984 and 1985 distracted from EMI’s work.

o EMI helped make the all-hazards idea become more widely known in the 1980s.

o EMI contributed to building a nascent profession during this period. The EM education and training
ecosystem grew in the 1980s.

o EMI contributed to the field by convening thought leaders.

President Carter’s EO 12148 created FEMA on July 15, 1979, by consolidating disparate disaster relief and
preparedness programs. This seminal moment in EM history created a focal point for federal programs and
ideas, concepts, and doctrine about how to prepare for, respond to, and recover from disasters. The move of
CDSC to Emmitsburg and the change in name and focus to EMI punctuated the transition from CD to pre-
paredness for a variety of hazards and emergencies in a nascent profession.

One impetus for the creation of FEMA was states’ and localities” frustration with the lack of a central
federal entity responsible for disaster relief. A 1978 National Governors’ Association report documented
governors’ increasing concern about “the lack of a comprehensive national emergency policy, as well as the
dispersion of federal responsibilities among numerous federal agencies, which has hampered states’ ability to
manage disaster situations.” The report and meetings held in the preceding year affirmed support for com-
prehensive EM as a core idea for a new agency. Comprehensive EM referred to the idea that EM should link
the federal government, states, and localities. It also organizes EM according to four functions: mitigation,
preparedness, response, and recovery. (These would later be referred to as phases in a cycle.)

Local governments also called for a new agency. A survey by the International City/County Management
Association for FEMA indicated that many cities lacked emergency organizational structure, had dormant
EM programs with minimal budgets, had plans that had not been received or updated for a long time, and
lacked EM training and exercises.?2 FEMA reported the results of the survey as motivation to build EMI.

1" National Governors’ Association, 1979 Emergency Preparedness Project: Final Report, 1979, p. ii.

2 FEMA, “Welcome to the National Emergency Training Center,” FEMA-12, October 1981, p. 5.
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The creation of FEMA and the move away from CD was not without detractors. Some advocates of CD
were concerned that the change would diminish the United States’” preparedness for confrontation with the
USSR.? Debates over how to reorganize and then how to implement President Carter’s EO creating FEMA
(EO 12148) slowed the transition from CDSC to EMI.

Formally, the effort to create FEM A began as one part of the Carter administration’s reorganization proj-
ect, an effort to streamline government services.* President Carter ran out of time to pursue comprehensive
legislation, so he issued an EO using reorganization powers that the presidency possessed at the time.> The
reorganization addressed many of the complaints of states and localities about the objections of federal agen-
cies that stood to lose programs to new agencies. The process was rushed, according to a National Academy of
Public Administration report, but it resulted in a new agency focused on EM.® President Carter emphasized
the new agency’s potential to have synergies in preparation and response for multiple hazards and disasters,
and he made mitigation central to the new agency: “We want to bring together for the first time programs
aimed at preventing and mitigating the effects of potential national disasters, such as floods and fire, with
those designated to deal with these disasters once they occur.”

The Emergency Management Institute Is Moved into the Federal
Emergency Management Agency and Opens a New Campus

After FEMA was established in 1979, CDSC was transferred from DoD to FEMA and became EMI, reflecting
a new focus on all-hazards EM. On March 6, 1979, FEMA purchased Saint Joseph College in Emmitsburg for
$3,514,000 and renamed it NETC.2 NETC was officially dedicated on October 8, 1979. EMI, along with NFA
(part of USFA) moved to the NETC campus.’

The Emmitsburg 