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ABSTRACT

Multiagency exercises were an important part of the development
of the Federal Radiological Emergency Response Plan. This paper
concentrates on two of these exercises, the Federal Field
Exercise in March 1984 and the Relocation Tabletop Exercise in
December 1985. The Federal Field Exercise demonstrated the
viability and usefulness of the draft plan; lessons learned from
the exercise were incorporated into the published plan. The
Relocation Tabletop Exercise examined the federal response in the
postemergency phase. This exercise highlighted the change over
time in the roles of some agencies and suggested response
procedures that should be developed or revised.



EXERCISING THE FEDERAL RADIOLOGICAL EMERGENCY RESPONSE PLAN

I. INTRODUCTION

The Federal Radiological Emergency Response Plan (FRERP) was

developed to define the roles of various federal agencies when

assisting a state during a radiological incident and to ensure

the coordination of the federal assistance. The FRERP was first

published in the Federal Register as an interim, but operational,

plan on September 12, 1984 (FEMA, 1984). It was republished in a

slightly revised form on November 8, 1985 (FEMA, 1985), after

concurrence by all the participating agencies. The plan has been

tested in exercises, so that needed changes could be identified.

This paper will concentrate on two of those exercises, the

Federal Field Exercise in March 1984 and the Relocation Tabletop

Exercise in December 1985.

A basic understanding of the FRERP requires some brief

identirication of the major federal participants and their roles.

One is the Cognizant Federal Agency (CFA), the agency that owns,

licenses, or regulates the material or facility involved in the

accident. The CFA has the primary responsibility for the events

at tne site of the accident and makes federal recommendations to

the state regarding protective actions or reentry. In some

cases, there will be no CFA, or a state regulatory agency will

have onsite responsibility. For an accident involving a commer-

cial power reactor, the Nuclear Regulatory Commission (NRC) will

be the CFA.

The Federal Emergency Management Agency (FEMA) coordinates

all nonraaiological assistance to the state. FEMA plans call for

establishing a Federal Response Center (FRC) near or colocated

with the state response center, so that the federal agencies and

their state counterparts can work together. FEMA also assists

the CFA in presenting federal recommendations and, along with the

CFA, has responsibilities in the coordination of public informa-

tion and Congressional and White House liaison.



The radiological monitoring and assessment assistance is

initially coordinated by the Department of Energy (DOE) under the

portion of the FRERP called the Federal Radiological Monitoring

and Assessment Plan. DOE may set up a Federal Radiological

Monitoring and Assessment Center (FRMAC) from which the state and

participating federal agencies can coordinate their data collec-

tion and analysis. The radiological assistance portion of the

plan may De implemented separately to provide federal radiolog-

ical monitoring and assessment assistance in less severe incid-

ents. Atter the emergency phase of the response ends, the

Environmental Protection Agency will assume the coordination of

any needed rederal monitoring assistance.

The other federal agencies will carry out any statutory

responsibilities, as well as contributing their resources to

provide radiological assistance or other assistance to the state

througn the FRC or FRMAC.

Exercises were an important ingredient in the development of

the reaeral plan. In October 1982, at the time when the inter-

agency Subcommittee on Federal Response was still working on the

planning guidance for the FRERP, member agencies of the Subcom-

mittee held a command post exercise to clarify the notification

and communication requirements which would have to be articulated

in the FRERP. The differing ways that agencies interpreted the

planning guidance became apparent in this exercise, but it

offered the opportunity to deal with the differences systemati-

cally by clarifying them as the plan development proceeded.

II. THE FEDERAL FIELD EXERCISE

The f i r s t major exercise of the FRERP was held March 6-8,
L984, at the St. Lucie Nuclear power plant on the eastern coast

of Florida. Approximately 1000 people from Florida power and

Lignt company, the s ta te of Florida, Martin and St . Lucie

counties, volunteer groups, and representatives from 11 federal

agencies and their contractors participated in the exercise. The

goal of the exercise was to test the FRERP, which had been



published in the Federal Register in final draft form, in terms

of the interfaces between different agencies, the usefulness of

the assistance to the state, and the adequacy and compatibility

of the agency plans.

Two preliminary drills preceded the actual exercise. A

limited number of participants from all the participating

agencies took part in a tabletop exercise on December 1-2, 1983,

at the utility's Emergency Operating Facility. This drill tested

some of the notification procedures, information flow, and agency

interfaces using a simple scenario. The second preliminary

drill, called the "Dry Run", was held January 24-25, 1984, using

the emergency facilities that would be used in the exercise.

Communications and facilities were evaluated with a second simple

scenario; the control and evaluation procedures for the actual

exercise were also tested.

The first day of the three-day March field exercise was the

plant's annual compliance exercise. A well-developed scenario

described a large release of radioactive material which went

outside the plant boundaries. The state notified the appropriate

federal agencies and requested federal assistance; the responding

agencies simulated their arrival and began setting up operations

so that full federal play began by the second day. The second

day tested the federal agencies' abilities to communicate and

work together to meet the needs of the state and local govern-

ments. On the third day, the scenario shifted to the fifth day

after the accident and the emergency phase of the response began

to scale down.

All federal equipment and personnel wers prepositioned for

the exercise to reduce costs. The FRC was established in

trailers adjacent to the state's Field Emergency Operating

Center. DOE established the FRMAC in a hanger at the Stuart,

Florida, airport, and the state moved its radiological monitoring

activities to that location. The onsite response was directed

trom the utility's Emergency Operating Facility; a Joint Informa-

tion Center (JIC) was located in the same building.
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The Federal Field Exercise demonstrated that the FRERP was

an operable plan that could be implemented. Some of the neces-

sary interactions among the federal agencies and between the

tederal agencies and the state were tested for the first time.

The exercise play showed the importance of preplanning and

developing good working relationships with counterparts in other

agencies before an emergency occurs. Minor problems, such as the

need ror all federal agencies involved in monitoring to be

present in the FRMAC and clarification of the data flow, were

then addressed in the plan before it was published.

III. RELOCATION TABLETOP EXERCISE

As with most emergency response plans, the FRERP is most

specific with regard to the emergency phase. While the plan was

desiyned to extend beyond the initial response period, the

mechanisms tor communication and coordination described in the

plan had never been tested during an extended response. The

Relocation Tabletop Exercise provided the first exercise exper-

ience with the FRERP in the period beginning several days after

an accident,

The Relocation Tabletop Exercise was conducted on December

9-11, 1985, at the National Emergency Training Center in Emmits-

burg, Maryland, in conjunction with the Commonwealth of Pennsyl-

vania and Duquesne Light Company. Duquesne Light operates the

Beaver Valley Power Station, the site of the simulated accident.

Representatives of the Pennsylvania Emergency Management Agency,

the Pennsylvania Bureau of Radiation Protection, Beaver County

Emergency Management Agency, Duquesne Light, the American Red

Cross, the Institute for Nuclear Power Operations, and American

Nuclear Insurers joined the federal players from 13 agencies for

the exercise.

The Relocation Tabletop Exercise differed from the St. Lucie

exercise in many ways. It was conducted as a tabletop not a

tield exercise and dealt with the return-relocation phase

following a large power reactor accident, a sensitive time for



which the FRERP guidance is less specific. There were no media,

no visitors, and few observers. Although Duquesne Light Company

actively participated in the exercise, it was not part of any

required emergency activity. One workshop, to discuss the types

of issues that would arise during the exercise, preceded the

actual event.

The exercise scenario had postulated a substantial release

of radioactive materials from a fuel handling accident at the

Beaver Valley Power Station in Shippingport, Pennsylvania,

leaving radioactive materials deposited over part of the sur-

rounding area. The exercise assumed that over 100,000 people

would have been evacuated (according to the Pennsylvania plan)

and that federal assistance would have been requested. When play

Degan, postulated to be the fourth day after the simulated

release, the plant was stable, and no further releases of radio-

active material were anticipated. It was assumed that there was

increasing economic and political pressure to allow the evacuated

people back into the area.

Instead of playing under one long scenario, the general

scenario was divided into a series of nine iainiscenarios, each of

which focused on a single problem. The players worked from

taoies which represented operations centers or centers for

federal assistance that would have been established under the

FRERP. The staffs at different tables consulted with each other

as necessary. At the end of each mini scenar io, there were

general discussion of the issue and a report from each facility.

The "no-fault" exercise was intended to identify issues and

problems which needed consideration or procedures which might

need to be developed for this postaccident phase. An important

exercise goal was to document any changes that might take place

in the federal roles and whether these changes were adequately

covered in the federal plan. The Environmental Protection Agency

(EPA) used the exercise to see whether the concepts described in

the Relocation Protective Action Guidelines (PAGs) being devel-
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oped (EPA, 1985a; EPA, 1985b) for making relocation decisions

could be applied.

While most of the evaluators found no need for major

revisions to the FRERP itself (FEMA, 1986), several situations

arose which indicated a need for more study and possibly for the

development of additional procedures for use in the later stages

of a response.

For example, after a serious accident at a nuclear power

plant, and when the plant is stable and onsite recovery is

underway, the Nuclear Regulatory Commisssion will want to focus

its ettorts onsite. Some of the responsibilities it holds under

the FRERP as the CFA may be less appropriate or less in its areas

of interest and expertise. For example, the NRC does not have

expertise related to environmental questions and therefore does

not feel comfortable coordinating the technical aspects of this

phase. The exercise was unclear as to what effect this change in

tocus would have on the CFA's responsibilities.

The FRC, the coordinating facility for the nonradiological

tederal assistance, did not have as much play as expected during

the exercise. This may have been a result of the exercise

structure, where problems were handled one at a time, resulting

in little strain on the state resources. The lack of full

representation by the appropriate state agencies may have also

contributed to the reduced FRC participation. The question cf

how tne FRC role may change as the response moves into the

recovery phase was therefore not fully explored.

Tne exercise showed that the technical radiological assist-

ance provided by the federal government was needed by the

Commonwealth of Pennsylvania beyond the emergency phase of the

response. The activities of the FRMAC in this regard were

praised by most participants.

EPA's draft Relocation PAGs (EPA, 1985a; EPA, 1985b)

contributed to making decisions about how people would be allowed

to return to their homes. The Commonwealth of Pennsylvania,

nowever, chose to select a lower projected one-year dose than the



lower bound of che guidelines as the criterion for immediate

return. More measurements and study would take place before

other areas where projected doses from the radiation levels were

approaching the projected doses of the PAGs would be opened for

return. EPA considered the Commonwealth's approach and incor-

porated it into the draft Relocation PAGs (EPA, 1986a; EPA,

1986b; EPA, 1986c) that were released for public comment.

One problem identified in the exercise is how federal

agencies, such as EPA, the Department of Agriculture, or the Food

and Drug Administration, should go about fulfilling any statutory

responsibilities when they are also participating in the FRC or

the FRMAC. Procedures need to be developed so that agency

recommendations to the state can be made as required without

appearing to conflict with or to bypass the communication paths

outlined for the CFA, FRMAC, or FRC in the federal plan.

Play at the joint information Center (JIC) was added late in

the exercise planning. No public information representative was

involved in the planning. Consequently, the "jlC activities were

not closely integrated into the exercise, limiting the usefulness

of any observations. The Commonwealth's plan calls for public

information activities to be located in several different places.

Although colocation of the JIC staff is desirable, ways of

coordinating the release of information, when all those with the

authority to approve the release cannot be colocated, should be

explored.

Detailed advanced planning is probably not appropriate for

the postemergency response phase. Each accident will be based on

a unique set of initial response plans as well as present

different problems, necessitating tailored solutions. The

principles of the FRERP can still guide the extended federal

response, but it is useful to think ahead about how the response

might function and what kinds of problems could arise. The

Relocation Tabletop Exercise was successful in beginning this

process. During the coming months, the interagency planning
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group will be discussing some of the problems identified in the

exercise.

IV. CONCLUSION

The FRERP was never intended to be a static document;

additional changes will probably be made as the participating

agencies get more experience in responding under the Plan. In

this regard, it is important for the federal agencies to be

involved in state emergency preparedness exercises whenever

possible and for the states to include provisions for federal

assistance in their plans.

The FRERP is a generic plan, applicable to all sorts of

radiological emergencies. The major exercises of the FRERP in

the past have involved scenarios dealing with power reactor

accidents. Another major field exercise of the FRERP is to be

held in 1987, in conjunction with a power reactor exercise.

Exercises involving other types of accidents, different agencies

as the CFA, and more complicated situations where there may not

be a designated CFA will help individual agencies see how their

plans must be adapted to their changing roles in the response.

Also, such exercises will help to produce a workable, generic

federal response plan.
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