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2100 Se∞nd Street,SW
VVashington,DC 20593‐ 0001
Staff symboL N!C
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01 0ct 2010

The Honorable Janet Napolitano
Secretary
U.S. Department of Homeland Security
Washington, PC 20528
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Enclosed is my National Incident Commander's personal report as we discussed at our recent
meeting. I apologize in advance for any grammatical or other minor errors as I wanted to
provide this to you prior to my departure. There will be numerous other after action reports
including the required Federal On Scene Commander's report, the Working Group Report of the
President's Commission. and the Commission Report itself. For that reason, I focused this short
report on what I feel are the critical strategic issues associated with the response. The report was
prepared by me and my staff without outside consultation, staffing, or vetting. Accordingly, it
reflects my personal views as the National incident Commander and I am solely responsible for
the content. As stated above, my goal was to provide this report prior to my departure. I am
providing a copy of this report to the Commandant of the Coast Guard and the Chairs of the
NRT. I recommend you consider providing this report with any comments you feel appropriate
to the "principals" who formed the government leadership team.

Admiral Robert Papp. Commandant, U.S. Coast Guard
Captain John Caplis, U. S. Coast Guard
Dana Tulis. Chair to the National Response Team
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meeting. I apologize in advance for any grammatical or other minor errors as I wanted to
provide this to you prior to my departure. There will be numerous other after action reports
including the required Federal On Scene Commander's report. the Working Group Report of the
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Executive SuHllYlav

The」Dθ?ッα′θr〃θ″ノzο′2 oil spill is the lttgest and most complcx our nation has ever confronted,
more analogous to the challenges posed by Apollo 13 than the五 ,χθ″レしi歳z spill of 1989. It

was complicated by the lack of human access to the Macondo wellhead,which was located 5,000

feet helow the ocean surface and 45 nlilcs ottshore. We were fully dependent upon the use of

relnotely opemted vehicles and remote sensors to access the well site lo control the release of oil.

The continuous discharge of oil from the well,fЮ m Ap五 1 22 until July 15,2010,did not result in
a single monolithic spill, but rather thousands of smaller disconnected spills that repeatedly

threa“ nαi and impacted the coastlines of all five Gulf Coast stttes.Additionrally,we were

challenged by the complexity of accurately measu五 ng the volume of oil being discharged and

responding to the continuous orlllnidirectional spread of the oil. IEvery day,for 87 days,we faced

a maJOr new oil spill.

The」Dθリ ノα′θ/1arlizο″01l Spill is also the first incident in lJoS.history to be declared a Spi1l of

National Signiflcance(SONS),and the rlrst to designate a National lncident Commander(NIC).

These first SONS and NIC designations have tested,under extreme conditions,the existing laws,

rcgulations, policics, and procedurcs that govcrn oil spill rcsponsc and thc fundamOntal

p五nciples regtting the rcspective rolcs of responsible paltiesl and fcderal, state, and local

govemmcnts in oil spill responsc.

Shortly after the」 Dθリ ッα″″〃οFizon sank,the President assembled key members of his Cabinet,

his statt and lne,as the Commandant of the Coast GuFtti to discuss the incident.The President

dirccted us au to work together and be aggressive and forwtt leaning in our responsc. Upon my

designation as the NIC,one of lny priinary responsibilities was to promote unity of en、 rt across

the whole― of―government― to take α
`わ
‖s″ガ′οttrs 9′ lighr al″ rrfrr,′みι″″″ゎα′αs`r bθα″,.

The Nationa1 0il and Hazardous Substances Pollution Contingency Plall(40 CFR Pa■ 300),

commonly referred to as the National Contingency Plan or NCP,is the United States'blueprint

鳳鮮¶鵠1:it:kぎ辮ism野蹴:1む篤:itttぶ点i道蹴蹴Жttt鑓
national― level issues. Howevero we have two overlapping approaches to national― level
govemance3 du五 ng a nlaJor dolnestic incident such as the Deψ l17α′θ/〃οル 併,一 onc articulated
in rcgulation, thc NCP, and thc othcr in national policy, HOmcland Sccu五 ty Prcsidcntial

Dirccavc_5(HSPD-5).Thc NCP a1lows for thc dcsignation of a National lncidcnt Commandcr

for maor oil spills,HSPD-5 names the Secretary of Homeland Security as the Principlc Federal

t 
The Oil Pollution Act of 1990 provides that the Responsible Party for a vessel or facility from which oil is

discharged. or which poses a substantial threat of a discharge, is liable for: ( l) certain specified damages resulting
from the discharged oil; and (2) removal costs incurred in a manner consistent with the National Contingeocy Plan
(NCP).
2 For the purposes of this document, Doctrine is defined as: The body of officially sanctioned guidance that
describes principles or a set of strategies t}rat is intended to be applied with judgment.
3 For the purposes of this documeot. Goyernance is defined as: The use of institutions, structures of authority, and
collaboration to resource and coordinate or manage activities.
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Executive Summary

Official for domestic incident management. The NCP predates HSPD-5 and these

documents must be reconciled before the next major oil spill or hazardous substance release.

The Political and Social Nullification of Oil Spill Response Doctrine and
Structure Governance

Over the course of the last 20 years, we have responded successfully to tens of thousands of oil
spills using the authorities and doctrine articulated in the NCP. Despite its common use and a
national exercise program intended to test and exercise the NCP over the years, we experienced
both thc political and sociql nulliJication of the NCP during the Deepwater Horizon rcsponsc.
Thcre arc two primary rcasons for this: (1) thc statutorily dcfincd rolc of thc Rcsponsiblc Party
(RP) in an oil spill response was generally not understood or accepted by the public and all levels
of government; and (2) some state and local government officials balked at federal authority,
direction, and control of resources in this response, preferring the Stafford Act response model.

The public's stated concern was not being able to "trust" the RP to make every effort possible to
clean it up. They did not believe the RP would place environmental response interests above the
interests of the company and its shareholden. It was not understood that the RP does nol direct
or oversee the response. This is the role of the federal government to ensure the RP fulfills all its
obligations under the law. Federal primacy is necessary to provide a single point of control over
the RP and promote unity of effort across all the impacted jurisdictions. For example. I issued a

total of 17 NIC directives to BP over the course of the response aimed at stopping the flow of oil
and gas from the well, and the Federal On-Scene Coordinator (FOSC) directed countless other
actions. It is true that BP and various contractors executed many of these directed actions
without direct government supervision.

Actions of state and local government officials outside the NCP structure were primarily the
result of their unfamiliarity with the Oil Pollution Act of 1990 (OPA 90) and applying the NCP
doctrine to a major oil spill. They had a better understanding and acceptance of the oobottom-up"

response constructs defined within the Stafford Act and the National Response Framework
(NRF) whcrc thc statc and local govcrnmcnts dircct thc emcrgcncy rcsponsc and thc fcdcral
government plays a supporting role. This "bottom-up" construct was further reinforced in
dramatic political and regulatory changes after the attacks of 911. which appropriately pushed
substantial resources, gmnts, and emergency preparedness functions down to the local level.

Unequivocally, the NCP is a sound framework and allowed for needed discretion and freedom of
action to address contingcncics that arosc duringthc Deepwater Horizor? rcsponsc. Through thc
unified efforts of over 47,000 people, we organized and directed a monumental response to
remove and mitigate the damages from the estimated 4.9 million barrels of oil discharged into
the Gulf. We established an Aviation Coordination Center at Tyndall Air Force Base in Florida.
which allowed us to control, de-conflict, and monitor the air space over the affected offshore
waters and coastline. The Aviation Coordination Center provided command and control for over
120 aircraft, which prevented midair collisions and improved situational awareness, validated oil
trajectory modeling, tracked skimmers and vessels of opportunity. and directed boom
deployment to where it was most needed. We amassed a fleet of more than 6,400 vessels

including skimmers, vessels of opportunity, research vessels, Coast Guard cutters, and other
specialized vessels to handle the myriad of individual activities that supported the response. In

\-/
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fact, this response involved more vessels than were used in the D-Day invasion of Normandy.
For the first time in history. we conducted large-scale offshore in-situ burns - burning over 11

million gallons of surfacc oil in 411 controllcd burns. Thc Unificd Arca Command cstablishcd
new supply chains for boom, skimmers, dispersants, and scores of other equipment. We
identified every foot of fre boom in the world. We procured boom from all domestic
manufacturers, and mobilized all East and Gulf Coast offshore skimming vessels. As a result of
demand, we procured nearly all nationally produced snare, containmenl, and fire boom. and
engaged every domestic boom supplier to boost manufacture from a few thousand feet per week
before the spill to over a quarter-million feet of boom per week at the height of the response.

Way Forward

Overall, OPA 90 and the NCP also served us well in this response, and any future considerations
to amend the NCP as a result of lessons learned from the Deepwater Horizon spill should not
change its fundamental governance structure. Moving forward, there are key efforts we must
undertake with urgency to improve our collective ability to respond before the next major oil or
hazardous substance release. We must: ensure that all appropriate federal, state, local, and tribal
government authorities and response structures are written into response plans and their elected
or appointed officials are invited to participate in oil spill response exercises; de-conflict and
reconcile the role of the NIC and the role of the PFO to ensure that both regulation and policy
provide for a single designated individual to serve as the President's national-level
representative; ensure a National Incident Commander, upon designation by the President, has
the appropriate authorities organic to the position; empower and grow the National Response
Team's OIRD roles and responsibilities to better serve as the primary federal interagency body
for planning, policy, and coordination for major oil spill response, and incentivize the private
sector to develop 21st century oil spill response capabilities to keep pace with advancing
technologies in oil exploration. deepwater offshore drilling, oil production, and maritime
transportation.

Additionally, in the aftermath of events like September 11th and Hurricane Katrina, the public
expects (and demands) a robust well-coordinated, whole-of-government response to major
domestic incidents. Tlte Deepwqter Horizon oil spill proved to be no exception. The scope and
magnitude of this spill surfaced a nurnber of critical issues that would not normally be dealt with
during a routine or traditional oil spill response. These included such issues as immediate and
long-term behavioral and public health monitoring, seafood testing, and social and economic
impacts. We were challenged to develop novel approaches to these emerging issues since OPA
90 primarily focuses upon cleanup and removal of the oil, and compensation for environmental
damages. Wc nccd to cxaminc law, policy. ard doctrinc to account for what is now a dc-facto
social contract with the public to provide immediate and long-term services as a result of a major
domestic incident.

The Deepwaler Horizon incident is a seminal event that will likely spur demand for sweeping
changes in legislation, doctrine, policy, and capabilities to respond to future oil spills. As the
National Incident Commander for the Deepwater Horizon spill, I offer my observations and
recommendations in the following pages of this report.

⌒

National Incideat Cornrnander's Report

CONFIDENTIAL !MU710-002776

5



Introduction

The Deepwater Horizon oil spill was unprecedented in both scope and duration. It is the largest
and most complex oil spill our nation has ever confronted and it presented challenges more
analogous to Apollo 13 than the Exxon Valdez spill of 1989. The response to this spill was
complicated by the lack of human access to the Macondo wellhead, which was located 5,000 feet
below the ocean surface and 45 miles offshore. Consequently, we were fully dependent on
remotely operated vehicles, remote sensing, and deepwater drilling systems for access to the site,
for actions necessary to control and monitor the discharge of oil, and for installing and operating
the equipment used to stop the flow of oil.

Thc continuous dischargc of oil from the wcll from Apnl22 until July 15, 2010, did not result in
a singlc monolithic spill, but rather thousands of smaller disconncctcd spills that rcpeatcdly
threatened the coastlines of all five Gulf Coast States. Additionally, we were challenged by the
complexity and difficulty of accurately measuring the volume of oil being discharged while
responding to the continuous omnidirectional spread of the oil. Every day, for 87 days, we faced
the equivalent of a major new oil spill.

Early on in the response, the Responsibte Party (RP) and the U.S. Government discovered that
there were gaps in our plans and capabilities to respond to a massive continuous oil and gas

discharge in such a remote location. Collectively, we had underestimated the significant risks of
a well blowout a mile below the surface of the GuIf. BP, the RP, did not adequately anticipate
this contingency and therefore did not have sufficient capability initially to respond to a

discharge of this magnitude. Nonetheless, an immediate response effort was undertaken by the
U.S. Government and the RP and all available resources and capability were swiftly employed.

The Deepwater Horizon oil spill is the first incident in U.S. history to be declared a Spill of
National Significance (SONS), and the first to designate a National Incident Commander (NIC).
These first SONS and NIC designations have tested, under exfieme conditions, the existing laws,
rcgulations. policies, and procedurcs that govcrn oil spill rcsponsc and fundamental principlcs
regarding the respective roles of responsible parties and federal, statre, local, and tribal
governments in oil spill response.

Overall SONS Organizational Chart

V

W

V
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Introduction

I will discuss the intended function of the National Contingency Plan or NCP. as the United
States' blueprint for responding to both oil spills and hazardous substance releases. Despite a
national exercise program intended to test and exercise the NCP for a SONS event, we
experienced both thepolitical and social nullificatiort of the NCP during the Deepwater Horizort
response. There are two primary reasons for this: (1) the RP's statutorily defined role in an oil
spill response was generally not understood or accepted by the public and all levels of
govcrnmcnt; and (2) some statc and local govcrnmcnt officials balkcd at fcdcral authority,
direction, and control of rcsourccs in this oil spill rcsponsc. Overall, thc NCP scrvcd us wcll in
this response and any future considerations to amend the NCP as a result of lessons learned from
the Deepwater Horizon spill should not change the fundamental response governance structure.
We do need to focus on readiness and preparing new political leaders for what to expect in a
response.

I will review my roles and responsibilities as the NIC and whether existing legal authorities and
doctrine, largely contained within the NCP and U.S. Coast Guard instructions, were adequate,

The NIC structure did sewe its intended purpose to promote unity of effort across the whole-of-
government - although this was not without considerable challenges. Since this is the first NIC
designation in U.S. history. we learned much about NIC roles and responsibilities during the
Deepwater Horizott rcsponsc. I havc includcd rccommcndations to capturc thosc lcssons, which
include expanding NIC authorities and doctrine, among others.

This report includes my observations and recommendations regarding the legal authorities,
doctrine, and policy that collectively provide the governance constructs used for oil spill

e. I offer key efforts we should undertake with urgency to improve our collective abilityreSponSi

to respond before the next major oil or hazardous substance release. This report does not
speculate as to the cause of the incident. nor does it determine liability or assess the work of the
Unified Area Command and its subordinates. Other entities and reports will provide these
assessments.

National Incident Corn*ander's Report
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Oil Spill Response Governance, Doctrine, and Organ2ation

Oil Spi1l Response Governance, Doctrine and
Organizatton
After the Exxon Valdez spill in 1989. the Federal Water Pollution Control Act (also known as the
Clean Water Act) was amended by the Oil Pollution Act of 1990 (OPA 90). OPA 90 was a
comprchcnsivc law that significantly incrcascd rcquircmcnts for oil spill prcvcntion and
response. Among other aspects. it provided for the ability to direct a more robust federal
response to oi1 spills (33 U.S.C. $2701 et seq). Under OPA 90, an owner, operator, or other
responsible party is required to participate in removal actions in accordance with the National
Contineency Plan (NCP). OPA 90 also provided the President of the United States with very
broad removal authorities. As codified in sections $311(c) and $311(e) of the Clean Water Act,
the President is empowered to ensure effective and immediate removal of a discharge by:

t Directing federal, state. and private sector response removal actions (see

$311(cX1)(B)),

' Issuing administrative orders, that may be necessary to protect public health and
welfare (see $3 1 l(eXl XB))

The first iteration of the NCP was established in 1968 - before OPA 90 * to provide a

coordinated plan for responding to oil spills and hazardous materials releases. The NCP has

been amended on several occasions, most recently in 1994 to incorporate the requirements of
OPA 90. The NCP envisions a unified public and private sector response to large oil spills
employing a Unified Area Command led by the Federal On-Scene Coordinator (FOSC) with full
participation and funding by the Responsible Party (RP'|. The NCP establishes a provision for
the Coast Guard Commandant to designate an incident within a coastal zone as a Spill of
National Significance (SONS) if it is anticipated that the response effort needed or the threat to
public health and welfare requires extraordinary coordination of federal, state, local, and tribal
governments and responsible pafiy resources (40 C.F.R. $300.323(a) and 40 C.F.R. $300.5).

Thc grcat strcngth of thc NCP is that it dirccts closc coordination among fcdcral, statc, local, and

tribal stakeholders in oil spill preparedness and response. Responders are predominately drawn
from federal, state, and local environmental management communities, the RP's contracted Oil
Spill Removal Organizations (OSROs), and RP personnel. Other state and local emergency
response personnel are invited to provide support as needed or called upon by the FOSC. While
the National Response Framework (NRF) also relies on federal, state, local, and tribal
coordination, it is designed to support state and local led emergency response to natural disasters

and other catastrophic events. Although the NRF incorporates the NCP by reference under
Emergency Support Function 10, the fwo governance structures are inherently different and the

role of the RP is not explicitly addressed in the NRF. State and local government emergency
response officials apply the "bottom-up" response constructs defined within the Stafford Act and

the NRF where the state and local governments direct the emergency response and the federal
government plays a supporting role. Funding and resources are predominantly an inter-
governmental responsibility - as opposed to those of a private sector RP.

This response would have been even more complicated if a severe weather event resulted in a
major emergency or disaster declaration under the Stafford Act. Severe weather, such as a

National Incident Commander's Report
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O._il Sp1|l Rgspon-se Governance, Doctrine, and Org;rnization

hurricane hitting the Gulf Coast, may have deposited oil or oily debris oil from the Deepwater

Horiinn wellhead on the shore or inland. As a result, we would have been using the "top-down"
NCP and the "bottom-up" NIUI approach simultaneously. Issues such as who would be in
charge of removing the debris. who would pay for its removal (RP or Disaster Relief Fund). how
we would determine if the oil was Deepwater Horizon oil, and how the Stafford Act/NRF
response would be coordinated with the spill response have never been tested to this extent.

Attcmpting to rcconcile thc NRF and thc NCP during a major disastcr is not a good busincss
practicc, and will likcly lead to a lcss than optimal rcsponsc. Thc conflict bctwecn the NCP and

the NRF must be reconciled in law, policy, and doctrine to avoid similar situations in the future.

Natior-ral Incident Cornmander Authorities and Doctrine

The President's $311(c) and $311(e) authorities allow him to control virtually all aspects of a
response to an oil discharge, including the ability to direct the RP to pay for actions necessary for
removal of oil. On October 18, 1991, the President delegated. without abdication, sections

$311(c) and $311(e) of the Clean Water Act to the Secretary of the Department in which the

Coast Guard is operating (see Executive Order 12777). These authorities were further delegated
to thc Coast Guard Commandant and to Coast Guard ficld commanders scrving as a Fcdcral On-
Scene Coordinator (FOSC) for an oil spill or haz.ardous substance release (see DHS Delegation
No.0170.1 and 33 C.F.R 1-01-80).

These authorities are not automatically delegated to the NIC. After I was relieved as the Coast

Guard Commandant on May 25,2010,I no longer had the FOSC authorities inherent in that
position. Fortunately the Secretary of Homeland Security, Janet Napolitano. delegated the

$31 1(c) authority to me for my entire tenure as the NIC. I was not delegated 311(e) authorities
to issue administrative orders, and if needed would have had to rely upon the FOSC for this
function. Nonetheless. with the delegated authorities I did receive, I was able to legally direct
the RPs actions. authorize removal, and approve expenditures against the Oil Spill Liability Trust
Fund.

Currently, the only officially sanctioned NIC doctrine is from 40 C.F.R. $300.323, which states:

The NIC will assume the role of the FOSC in communicating with affected parties
and the public, and coordinating /ederal, slate, locol, qnd international resources
at the national level. This strategic coordiruttion will involve, as appropriate, the
National Response Team Q'IRT), Regional Response Tean (RRT), lhe Governor(s)
of affected state(s), and the mayor(s) or other chief executive(s) of local
government(s).

The U.S. Coast Guard has further described the NIC's responsibilities for a SONS in a draft
Commandant Instruction 16465.1A, Spills of National Significance Response Management
Systern These responsibilities expand on the NCP and include:

> [rad national level communications and develop slrategies objectives.

r Coordinate interagency issues.

National Incident Cornmander's Report
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' Coordinate federal, state, local and international resources.

I Oversee Unified Area Command activities for effective response.

Overlapping doctrinal structures in a national-level response governance

Two overlapping doctrinal structures employed in this national-level response complicated the
overall governance of the event - one articulated in regulation, the NCP, and the other in national
policy, Homeland Security Presidential Directive-S (HSPD-5). The NCP nllows for the
designation of a NIC for major oil spills. HSPD-5 nilmes the Secretary of Homeland Security as

the Principle Federal Official (PFO) for domestic incident management. This created confusion
regarding the nearly identical roles assigned to the NIC and PFO during a SONS. The NCP
predates HSPD-5 and these two documents have yet to be reconciled for a response to a major
oil spill or hazardous substance release.

During the most recent SONS exercise held in March 2010, we did not have Cabinet-level senior
leadership participation because it was not considered a Tier 1 exercise under the National
Exercise Program. Without their participation, we missed an opportunity to educate senior
leaders, to address the HSPD-5NCP overlap, and to fully explore the political and policy
implications of a major oil spill response under the NCP construct. As a result, there was no
practical experience with the application of the NCP among many senior government officials.
In contrast, the NRF, which provides the primary framework for most major domestic incidents,
was well understood, accepted, and exercised by many of these same officials and formed the
basis of their initial expectations and approach to this spill response.

When the Deepwater Horizon sank on 22 Apil,I requested a meeting of the National Response
Team (NRT) as the Commandant. My intent was to employ this long standing interagency
coordinating body in support of the deepening crises and potential for a catastrophic oil release.
However, since we had not exercised the NCP with DHS leadership, the role of the NRT was not
fully understood. The NRT, an interagency body, is comprised of 15 federal agencies
responsible for developing, de-conflicting, and reconciling intergovernmental policy issues that
surface during oil spill response. The EPA serves as the Chair and the Coast Guard serves as the
Vicc Chair of thc NRT. Whcn a spill involvcs a substantial thrcat to public hcalth and wclfarc.
substantial amounts of resources or substantial threats to natural resources, the NRT can be
activated as an emergency response team to monitor the response actions and provide counsel
and recommendations to the NIC to assist in the response. Rather than serving its intended
purposc. dircct engagcmcnt by Cabinct-lcvcl officials from thc outsct of this rcsponsc csscntially
redirected the NRT to the role of support to intra-Cabinet communications and briefings,
diminishing ils ability to serve as a deliberative body and its value to the response organization.
To provide the originally intended functions of the NRT, a new organization named the
Interagency Solutions Group (IASG) was created within the NIC. The IASG essentially
assumed the doctrinal responsibilities of the NRT, and proved exceptionally adept in promoting
interagency unity of effort.

National Incident Commander's Report
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Deepwater llorizon Incident-Specifi.c Issues

Deepwcte{ I{orizon Incident-Specific Issu es

The Political and Social Nullification of Oil Spitl Response Doctrine and
Governance Structure

Beginning with the Clean Water Act in 1973, the law clearly required the private sector to plan
for and ensure sufficient resources and personnel are available to respond to and mitigate the
impacts of potential spills. Consequently, over the years oil spill removal capabilities grew and
ownership shifted to the private sector. which spurred the expansion of Oil Spill Removal
Organizations (OSROs) and increased demand upon response equipment manufacturers. It is the
RP's responsibility to bear the cost of maintaining personnel and equipment at the ready. At the
same time and under the same laws, it is the government's responsibility to ensure that potential
RPs have plans in place that are adequately resourced and to direct how those resources are

cmploycd in a major spill cvcnt. As intcnded, thc govcrnmcnt docs not maintain significant
organic rcmoval capability or capacity, othcr than that requircd to addrcss spills causcd by a
government entity.

The NCP, the Clean Water Act, and OPA 90 are all based on the underlying principle that the
"the polluter pays and the polluter cleans up." BP, as a RP, was and remains legally obligated to
pay for and respond to the Deepwater Horizon oil spill. The legal role of the RP, and
perceptions that they were directing and controlling the response, bred considerable distrust
among the general public and government officials at all levels, and impacted perceptions
regarding its effectiveness. The public's fundamental concern was a lack of trust in the RP.
They did not believe the RP would place public and environmental interests above the interests
of the company and its shareholders. This general uneasiness with the role of the RP contributed
to the political and social nullification of the NCP, a rejection of the role of the RP mandated by
law. In reality, the RP does not direct or oversee the response. The federal government does this
through the Federal On-Scene Coordinator and the NIC if one is designated. We ensure that the
RP meets all its obligations under the law. This includes ensuring no corners are cut by the RP
in providing funding and resources needed to cleanup and mitigate the effects of the spill. That
does not mean. however, that govemment personnel are present at every activity undertaken by
contracted oil spill response organizations.

One example of how the federal government ensured it had adequate oversight over the RPs

actions was the creation of a scientific oversight team directed by Department of Energy
Secrctary Chu. This tcam includcd somc of thc bcst minds in thc U.S. Govcrnmcnt to monitor
the progress and critically review BP's efforts to contain and secure t}re source of the leak from
the Macondo Well. The scientific team personally participated in daily briefings with BP
executives and provided real time recommendations on the efficacy of the proposed mitigation
measures to me. In all. I issued a total of 17 NIC directives to BP over the course of the response
aimed at stopping the flow of oil and gas from the well, and the Federal On-Scene Coordinator
(FOSC) directed countless other actions.

In the Deepwater Horizon response, BP, as the primary RP, provided the resources and
capabilities as required by law. The FOSC and I provided the direction and legal oversight.
Unfortunately, the public did not initially have visibility of the government's direction and

\-/
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decision-making. This reinforced the public's perception that BP was "in charge" of
the Deepu,aler Horizon response and not the federal government.

Fufiher contributing to this nullification of the NCP was the lack of local government
participation over the years in the triennial SONS exercises required by OPA 90. In 2Cf.2,1
participated in the SONS exercise in New Orleans where the scenario notably involved a well
blowout approximately 80 miles from where the Macondo well is located. During this exercise,
state officials participated under their defined role in the NCP, but we did not have exercise
participation below the state level to include mayors, parish presidents, and local councils. One
of the early lessons learned in the Deeryater Horizon response is the imperative to engage all
levels of government in planning for, exercising, and responding to a major oil spill. We should
not assume the state always speaks for or manages the equities of local governments.

Adapting Existing Doctrine to the Deepwater Horizon
Response

Establishing the National Incident Command

Before the Deepwaler Horizon incident was designated a SONS and prior to my designation as

the MC, Rear Admiral Mary Landry assumed the role of FOSC and served as the Coast Guard's
lead federal official for strategic communication and operational decision-making. In this
capacity, RADM Landry worked with other federal partners, senior BP officials, state, and local
representatives to establish a uni{ied response organization. As the FOSC, by law, she was
responsible for:

t Providing access to federal resources and technical assistance.

' Coordinating all federal containment, removal, and disposal efforts and resources
during the oil spill.

I Serving as the point of contact for coordination of federal efforts with the local
response community.

) Coordinating, monitoring, and directing response efforts.

As this incidcnl cxpandcd across thc entirc Gulf Rcgion, so did thc nccd to involvc othcr
national-level and international resources outside the span of control of the FOSC. This response
clearly called for a NIC. By design, the FOSC's responsibilities are complementary to the NIC
responsibilities. Strategic objectives and intent should be clear and transparent and designating a

single individual. responsible for all aspects of the federal government's response, established a
clear chain of command for communications and decisions.

As the NlC, I followed the doctrine outlined in the NCP and assumed the responsibilities for
addressing and coordinating national-level issues. In the 10 days that passed between the fire.
explosion, and subsequent sinking of the Deepwater Horizon and my designation as the NIC,
multiplc fcdcral govcmmcnt agcncics actcd within lhcir cxisting authoritics to cxccutc thcir
particular agency responsibilities. Initially, I viewed my role as the Unified Area Command's
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Deepu;ater Hoizon lncldent-Specific Issues

(UAC) relief valve for political and national pressures and a national-level resource broker. To
this end, I created a "thin clien!" a lean NIC staff with a relatively small footprint located in
Washington, D.C., and I traveled to the Gulf region frequently. I was also designated as the
primary national spokesperson for the Deepwater Horizon response. Given the intensity of
media coverage and public interest, I spent a considerable portion of my time briefing and
interacting wilh national and local media to inform the public of the whole-of government's
cfforts. Significant cffort was also focuscd on stratcgic and policy issucs using cxisting
intcragcncy rcsolution bodics as wcll as crcating a ncw policy rcsoiution group, thc Intcragcncy
Solutions Group GASG). By assuming these responsibilities, I enabled the UAC to focus on
operational response is sue s.

Coordinating Interagency Efforts

In addition to my NIC staff, the National Response Team (NRT) would normzrlly serye as my
primary advisory body to develop, de-conflict, and reconcile intergovernmental policy issues that
surface during a SONS. Once the NRT was diverted from its traditional advisory role to provide
daily high-level operational briefings to Cabinet members and agency heads, the IASG, led by
DHS Assistant Secretary for Intergovernmental Affairs Juliette Kayyem, addressed many of the
issucs typically adjudicatcd by thc NRT. Thc IASG bccomc a sclf-containcd intcragcncy body
with decision-making authority capable of resolving time-sensitive policy issues. The group was
staffed at the action officer level and had representatives from over 20 agencies and
Departments.

Along with adjudicating policy issues, the IASG assumed functions that were not anticipated in
legal authorities or addressed in doctrine. For example, the IASG created the Interagency
Alternative Technologies Assessment Program (fATAP) to evalnate thousands of offers of
innovative response technologies from both domestic and international entities. Likewise, the
IASG stood up the Flow Rate Technical Group (FRTG) composed of scientific technical experts.
from government and academia, to quantify the daily rate of release from the Macondo well and
the total amount of oil released into the Gulf. The IASG also chartered an Oil Budget Calculator
Science and Engineering Team to estimate the fate of the oil. They developed a tool called the
Oil Budget Calculator to estimate the fate of the oil (recovered, dispersed, evaporated, residual,
etc.). To provide oversight of BP's claim process, the Inte$ated Services Team (IST) was
created under the IASG. They oversaw over $875 million in claim payments from over 2m.000
individuals. businesses. and government entities. and served as a tnmsition facilitator for the Gulf
Coast Claims Center. The IST also deployed experts to promote public awareness of the claims
process and other social services programs.

When the State of l,ouisiana submitted permitting proposals to construct a series of sand berms.
rock dikes, and pipe booms to protect sensitive areas from oil, the IASG identified key issues to
hclp addrcss cnvironmcntal and cnginccring conccrns. Thc syncrgics crcatcd through thc
establishment of this group directly supported planning efforts by the Council of Environmental

Quality (CEO and the Natural Resource Trustee Steering Committee to consolidate
countermeasure proposals for consideration by the FOSC as removal projects. The 24 projects
submitted, valued at over $500 million, were carefully considered by the IASG and they
developed recommendations on the merits of each project against the criteria outlined in the
Clean Water Act.

\-/
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Deepwater Horizon Incident-Specific Issues

The scope and the magnitude of this spill surfaced a number of other critical issues that would
not normally arise during a routine or traditional oil spill response. The IASG was challenged to
resolve issues such as immediate and long-term behavioral and public health monitoring, seafood
testing, and social and economic impacts. This was especially difficult since OPA 90 limits the
use of the Oil Spill Liabilily Trust Fund (OSLTF) for cleanup and removal of the oil, and
compcnsation for cnvironmcntal damagcs. The cxpectations of thc fcdcral govcrnmcnt in crisis
rcsponsc grows with cach ncw cvcnt and transccnds cxisting lcgal authoritics and limits on thc
use of federal funding. Going forward, we need to examine law, policy, and doctrine to account
for what has become a changing perceived social contract by the American public to provide a
range of immediate and long-term services as a result of a major domestic incident.

Cabinet-level Deputies Committee meetings were also convened to ensure senior administration
officials were regularly briefed on response efforts. Deputies Committee meetings focused on
key policy issues and friction points to ensure alignment throughout the administration and were
especially helpful in addressing challenges posed by issues outside traditional oil spill response
such as seafood safety. In the future, an incident-specific Deputies Committee should be
convened. chaired and moderated by the NIC.

Use of the oil spill LiabiLity Trust Fund

The Oil Spill Liability Trust Fund (OSLTF) was created under OPA 90 and is used to pay for
costs not paid directly by the RP. As of September t9,2OlO, over $580 million in costs had been
paid from the OSLTF. To ensure funding remained available for the federal response, Congress
passed Public Law 111-191 which allowed for unlimited advancements of up to $100 million
from the principal to the emergency fund, but only for the Deepwater Horiiaon response. As o[
September 19th this additional advancement authority had been exercised five times, providing
$500 million in advancements to the emergency fund. Funding must be adequate to support
effective and efficient federal oil removal when there is a major spill or a SONS. Accordingly,
the changes made by Public Law 111-191 should be made permanent.

Thc Dccpwater Horizon rcsponsc has also demonstratcd thc cxtraordinary public cxpcctations of
prompt and effective compensation. While claims payments are currently available from the
OSLTF, the cost to administer such payments, including adjudication costs, are payable only
through Coast Guard operating funds. The cost to the federal government to administer and
adjudicate claims in the event of a SONS would be enormous if there were no RP, or if the RP
reached their limit of liability and refused to pay. The Deepwater Horizon claims footprint
consists of over 35 claims centers and over 1,500 staff with an estimated payroll of $42 million
per month. While legislation has been proposed to eliminate this claims funding gap, it was not
approved as requested. Their remains an urgent need to enact a legislative provision for surge
claims funding out of the OSLTF.

Additionally, there is a $l billion limit on use of the OSLTF for a particular event, of which only
$500 million may be used for Natural Resource Damages. The coits that count against this limit
include both removal and Natural Resource Damage Assessment Initiate costs as well as any
claims that ultimately might get paid from the fund. An underlying tenant of OPA 90 is that "the
polluter PaYS", and as of September 19th BP had reportedly spent over $9.5 billion on the
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Deepwater Horizon response and has put an additional $20 billion into a trust fund to pay
Natural Resource Damages and additional claims. That is nearly $30 billion the American
taxpayers were not saddled with - reinforcing the wisdom of the current system described in the

NCP and OPA 90. However, even with a viable and cooperative RP. the $1 billion limit is
clearly inadequate for a SONS-level event and should be significantly raised if a SONS is

designated in the future.

Perceptions Regarding the Use of Foreign Flag Vessels - The Jones Act

There was a misperception that the Jones Act (46 USC $ 55102) impeded the use of foreign flag
vessels for Deepwater Horizon response operations. In reality, the Jones Act had no impact on
response operations. As the NIC, I provided specific guidance to ensure accelerated processing

of requests for Jones Act waivers. This process was used to expedite the Jones Act waiver
requests for seven vessels engaged in source control operations in the event they were forced to

altcr opcrations in a manncr that might implicatc thc Joncs Act. This expcditcd process rcsultcd
in DHS Secretary Napolitano approving the waiver request in less than 10 days from the initial
request. During the entirety of the response, there were no Jones Act waiver denials. Any
decision not to use a foreign flag vessel during the response was based upon an operational
decision not any limitations imposed by the Jones Act.

Activating thc National Guard

During the Deepwater Horizon response, the National Guard proved to be an exceptional partner

across a wide range of response activities. However, it was not clear how the National Guard
should be activated and employed to best support the response. This was primarily due to
compcting intcrcsts and conccms ovcr activation undcr Title 10, which is fcdcrally conffolled
and funded. versus T\tle 32 activation, which is state controlled and federally funded. I strongly

support the efforts by the Council of Governors to reconcile these competing interests over

command and control and funding of National Guard troops to better bring their capabilities to a
future major oil spill response and other national-level emergency response operations.

Applyrng Dispersants

The use of chemical dispersing agents has a long and controversial history both in the U.S. and

around the world. This dates back at least as far as the Amoco Cadiz incident off the coast of
France when large quantities of oil based "dispersants" were applied to oil even as it washed up

on the shoreline, leading to widespread and long lasting adverse environmental impacts. The

conceptions and perceptions this left in the public's mind were all negative (e.g., that dispersants

are all toxic; that the private sector will wantonly use dispersants right up to and on the shoreline

if left unchecked; and, that dispersants do not make the oil go away but suspend it permanently

in the environment). We thought we had overcome these misconceptions and misperceptions in
the late 1990s through the carrying out of mandates contained in the 1994 revisions to the NCP

to engage in dispersant use decision planning in each region around the country. Following that

mandate. and applying a process of consensus ecological risk assessment, each of the Regional

Response Teams (RRTs) around the country established a set of guidelines and standards for the

consideration of dispersant use when faced with a large spill. By the early 200osi every region in
the country had established clear guidelines regarding dispersant use. Those guidelines were

V
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Deepwa!?l I lorizon Incident-Specific Issues

based on the application of the available science to the specific environment in the region, by the

federal and state resource trustee agencies in the region. Unforlunately, during the Deepwater
Horizon response, those regional dispersant guidelines were immediately invalidated when

EPA's national product schedule. as a guide to dispersant selection, was called into question.

This was made worse when the science community began focusing on the potentially unknown

adverse effects of chemical dispersion 5,000 feet below the surface 45 miles from shore. lnstead,

wc should havc lookcd to cstablished doctrinc and practicc in thc NCP and taskcd thc RRT, or if
thc task was too big for thcm, the IASG to forgc conscnsus on an ecological risk asscssmcnt or
the environmental tradeoffs of dispersant use versus shoreline impacts in this specific instance.

We did not do that. ln the future, tools like the consensus risk assessment should be routinely
practiced by and available to the RRTs to ensure response decisions are made based on

optimizing the net environmental benefit. That said. it is clear that existing dispersant use policy,
including the NCP National Product Schedule, and pre-approval protocols should be reviewed,
and validated as necessary.

Communicating with Gulf State Governors and local elected officials

From the onset of the Deepwater Horizon spill, the Governors of all affected Gulf states were
intimatcly involvcd in thc rcsponsc cfforts. To providc thc Govcrnors of Louisiana, Mississippi,
Alabam4 Florida, and Texas with the most up-to-date information on response efforts, the White
House instituted and moderated a daily conference call where the NIC and FOSC along with
other federal agencies briefed. The daily conference call was not only to impart information, but
to provide the Govemors with a venue to ask questions, communicate concerns, and share their
priorities and assessments of the response. [n return. their candid feedback allowed us to align
our efforts and tailor response strategies with each of the states. While this forum was not
conceived in NIC doctrine, it became an important vehicle that drove many tactical decisions and

shifts in strategy such as boom deployment, skimming equipment allocations, and other
protection and removal actions such as the sand berms. The daily conference call also allowed
the Governor's [o surface many social and economic issues such as sea food testing to promote
consumcr confidcncc in Gulf seafood and bchavioral and mcntal hcalth conccrns for thcir
affected constituents. This daily conference call proved an effective communication forum,
which should be instituted in any major oil spill response that spans more than one state, with
one adjustment. In the future, these calls should be hosted and moderated by the NIC. In
addition, Governors should participate with their State On-Scene Coordinators to preserve
alignment at the state and local level.

Similar to the Governors, local elected officials played a significant role in the response from the
start. Although their efforts were very much appreciated, there were significant challenges in
working with some officials due to their unfamiliarity with the oil spill response strategies
outlincd in thc Arca Contingcncy Plans (ACPs). ln addition, many local clcctcd officials
rejected federal primacy in oil spill response operations. They often and publicly expressed their
displeasure with the Unified Command's response efforts and at times worked independently of
the Unified Command. To better promote unity of effort, in late May, we assigned more senior
liaison officers to many of the local elected officials across all the affected Gulf states. These
liaisons oflicers were created to ensure lheir concerns were relayed to the Incident Commanders
zurd that response actions were coordinated to maximize effects. Going forward, we should
memorialize in doctrine the use of these liaisons for major oil spill response and prescribe their
reporting chain to the Incident Commander.
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Improving Knowledge Management

The American public also expected near real-time briefings on the status, scope, and planned
actions of any significant incident response, especially in today's 24-hours media cycle. Having
all Senior Administration spokespersons from the operational commander to the NIC and
Cabinct mcmbers, up to thc Whitc Housc Prcss Sccrctary, prcscnting a clcar, consistcnt mcssage,
would build confidcncc and trust in the government's ability to effectively manage large-scalc
incidents. Throughout the Deepwater Horiznn response, we had difficulty developing that
message early on and in particular describing 'levels of effort' because we didn't have
established metrics, standardized reporting, and adequate information systems for collecting,
validating, and disseminating information across the whole of government to support
communications within the response structure and for spokespemon(s). Existing data collection
systems could not easily array critical response metrics across geographic, operational, or
political boundaries. This was essential for state and local officials who demanded daily briefs
that reflected equipment staged and deployed for their particular area of jurisdiction.

Accessing Domestic Oil Spill Response Resources and Processing
International Offers of Assistance

The Deepwater Horizon incident required access to and use of spill response resources from Oil
Spill Removal Organizations (OSROs) around the country. An immediate and on-going
challenge throughout the response was the lack of a usable database listing OSROs either
domestically or globally, let alone listing equipment that might be available to support the \/
response. Domestically, while we could locate most OSROs, it took time to identify what
equipment they had to offer, and more time to determine how moving the equipment they were
offering to the Gulf of Mexico would impact the response posture of the contributing region.
These information gaps became critical in determining the location of potential response
resources to support the Deepwater Horizon incident and in ensuring that areas outside the Gulf
of Mexico maintained enough response capability to meet federal and certain state requfuements.
This experience underscores the critical need for the establishment and maintenance of a

rcsponsc rcsourcc invcntory data basc that includcs updatcd listing of all OSRO equipmcnt
nationwide, including real-time location and status of all OSRO equipment so that it can serve as

a primary management tool for all major responses.

Internationally, in addition to the absence of a useful equipment data base. the challenge is that
except for regional agreements for resource sharing with our neighbors in Canada, Mexico and
Russia, we had never engaged other counlries regarding sharing response equipment. The first
task we faced was in sorting out who to talk with and what countries had potentially useful
resources to offer. We found that there was no cornmon lexicon regarding resource
specifications (e.g., no common description of open ocean containment boom and skimming
systems). There were no protocols for making requests or accepting offers, no mechanisms for
reimbursing costs or even for determining costs in the first place. The NIC staff did manage to
work through all of these issues with many of the offers, and to receive and employ some foreign
resources, but the process was needlessly arduous and inefficient. Another major challenge was
contending with political pressure to accept all international offers of assistance regardless of
utility to the response. Going forward, we need to expand the response inventory database 

\_/
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described above to include international oil response resources and establish processes and

procedures for review and approval of international offers of assistance to help speed the
delivery of critical resources in a future oil spill response. Finally, any offshore containment and

recovery system developed in the future should be integrated into this system.

Establishing Control of the Airspace

Historically, the coordination of aviation assets and sorties has proved to be a recurring challenge
for major responses. We also experienced difficulties during the initial stages of the Deepwater
Horizon response. With over a 120 aircraft and hundreds of daily public, private, and military
flights in support of the response. there was a high risk of aerial collision and we experienced
several near mishaps during the early stages of this response. We needed to quickly establish
command and conffol over the airspace. This required engagement and coordination at a
national level with the U.S. Air Force and U. S. Northern Command (NORTHCOM) to bring
DOD capabilitics and capacity to thc rcsponsc. In collaboration with NORTHCOM, wc
established the based out of Tyndall Air Force Base. The Aviation Coordination Center allowed
us to control, de-conflict, and monitor the air space over the offshore waters and coastline of the
Gulf and significantly improved our ability to verify oil trajectory modeling and direct resources
such as skimmers, vessels of opportunity, and boom deployment to where it was most needed.
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Way Forward

Wa-1,'Forward

The scope and complexity of the Deepwater Horizon oil spill response has tested under extreme
conditions existing laws, govemance constructs, doctrine, policy, and capabilities to effectively
respond to a SONS. Based on my experience as the NIC for this response, I have identified
several areas to improve and optimize whole-of government unity of effort and effectiveness in
response to a future SONS. To that end, I offer the following observations and

recommendations:

trxpand state and local government participation in developing and
exercising Area Contingency Plans

During the Deepwater Horizon response, we experienced the political rejection of the multiple
Area Contingency Plans (ACPs) that outlined response strategies for sensitive areas across the

Gulf. Local and state government officials. in some cases, responded independently of the

Unified Commands and employed response strategies that I believe, in retrospect, will prove to
be ineffective and may have long term ecological consequences. Direct funding from BP to local
governments facililated these independent actions. To avoid this in the future and promote unity
of effort, Area Committees must ensure that all appropriate federal, state, local and tribal
government authorities and response structures are written into the ACP, and elected officials are

invited to participate in oil spill response exercises. Most states have governmental and response
structures that are different from one another - therefore, no one framework fits all.
Consequently. ACPs should incorporate county/parish or other local authority specific annexes,

whcrc appropriatc, that rcflcct thcsc realitics.

Promote executive-level understanding of the National Contingency Plan
axd Oil Pollution Act of 1990

A shared understanding of the NCP and OPA 90 coupled with practical experience. through
exercise participation, would have gone a long way in preventing the political and social
nullification of thc statutory rolcs of thc RP and fcdcral govcrnmcnt. I rccommcnd activc
engagement by the NRT member agencies with senior federal appointed officials, and state and

local elected officials, to develop greater experience with oil spill response and the NCP's
governance constructs. These include:

> Develop, market, and provide executive-level NCP and crisis communication seminars

for elected officials and senior-level appointed officials.

Designate SONS exercises as Tier I national level exercises.

Hold a SONS Cabinet-level table top exercise in 2011 with federal. state, local, and

tribal officials.
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Seek venues and forums to better inform state and local elected officials of their roles
and responsibilities during a major oil spill response and the Federal Government's
authoritics and rcsponsibilitics to ovcrscc and dircct rcsponsc cfforts undcr thc NCP.

Reinstate funding for research and development for oil spill response

The lnteragency Coordinating Committee on Oil Pollution Research (ICCOPR) has served as the
primary governmental body for oil spill response research and development since 1991 directing
interagency research and university grant programs. Unfortunately. Congressionally-directed
funding to support ICCOPR was discontinued in 1995 and they have struggled to maintain
relevance in a post 9-11 security-focused R&D environment.

To ensure we have 21st century oil spill response capabilities available before the next major oil
spill occurs. we should amend the oil pollution research and development program described in
33 USC $2761to reinvest funds in the ICCOPR. The ICCOPR should be required to conduct
and sponsor research into oil fate and its effects, and the enhancement of capabilities suitable for
preventing, responding to, and mitigating the impacts of spilled oil in the maritime environment.
The ICCOPR should also be directed to permanently establish a program similar to the
Interagency Alternative Technologies Assessment Program (IATAP) to evaluate new
technologies before a spill occurs. The ICCOPR must receive permanent funding for R&D
through annual distributions from the Oil Spill Liability Trust Fund or some other recurring
funding source.

Harmonize the roles and responsibilities of the National Incident
Commander and the Principal Federal Official

The role and authority of the NIC. as articulated in the NCP, and the role and authority of the
Secretary of Homeland Security, as the PFO defined in HSPD-5 were not harmonized in the
Homeland Security Act or subsequent policy directives, which lack statutory authority. This
creates the potential for confusion over who is responsible for the whole-of-government
coordination and communication to affected parties and the general public on a national level.
For futurc SONS, wc nccd to harmonizc thc rolcs of thc NIC and thc PFO to cnsurc that both
regulation and policy provide for clarity regarding a national-level representative.

Expand the National Response Team's membership and responsibilities

We must empower and grow the National Response Team's (NRT) roles and responsibilities to
better serve as the primary federal interagency body for planning, policy, and coordination for
response to major oil spills and hazardous material releases. To this end, I recommend
expanding NRT membership and responsibilities to permumently incorporate several of the
temporary functions accrued by the National Incident Command during the Deepwater Horizon
spill response. These include:

' Expand NRT membership to include all federal agencies with authority. expertise, and
capability to respond to major oil and hazardous material spills.
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I Expand the authorities and functions of the NRT and Regional Response Teams
(RRTs) to adjudicate conflicting national-level and regional-level policy and procedural
issucs in support of a NIC, UAC, and [Cs.

> Institutionalize the Deepwater Horizon National Incident Command's Interagency
Solutions Group flASG) structure and membership permanently under the NRT to serve
as the primary action officers for issue and policy resolution during a major response.

t Require the NRT to lead the interagency lessons learned effort for member agencies
following a response to a major oil spill or hazardous material release.

t Develop processes and procedures to solicit, evaluate, recommend, and formally
accept international offers of assistance for a major oil spill response.

I Develop and maintain a domestic and, eventually an international response resource
inventory data base that can support resource management during major spill events.

I Validate the NCP's NationalProduct Schedule of chemical countermeasures.

I Review and improve the consensus ecological risk assessment tools.

I Institutionalize in doctrine a local elected official liaison program for use in a major oil
spill response.

De-conflict and reconcile the "top down" approach of the National Contingency Plan
with the "bottom up" approach of the National Response Framework

For future SONS, or major oil spill responses, we need to reconcile the different response
constructs in the NCP and the NRF. To this end, I recommend that the NRT partner with the
FEMA-led Emergency Support Functions kaders Group (ESFLG) which has overall
responsibility for coordinating the nation's preparedness for natural disasters and other
catastrophic events. Together, the NRT and ESFLG should:

I De-conflict OSLTF and Stafford Act funding issues for all incidents.

I Reconcile the NCP approach of a federal led, and RP supported. Unified Command
versus the state led. federally supported NRF approach.

r Align and coordinate activities of the NCP mandated Regional Response Teams and

NRF mandated Regional Interagency Steering Committee at the regional level hy
requiring them to coordinate regularly through joint meetings and exercises.

Establish a cadre of potential National Incident Commanders for
nationally significant incident response

The NIC has proven to be an effective command organization that should be applied to
nationally signilicant domestic incident responses. We should develop and pre-designate a core
cadre of individuals that could be called upon to serve as a NIC and lead any major domestic
response contingency. This will be a very select group of highly qualified individuals with the
right experience, training, and temperament to lead a whole-of-govemment response and

\-/
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communicate effectively with affected parties under intense political and national and
international media scrutiny. The NIC cadre would represent the national good and each should
bc introduced and cxposcd to a widc varicty of govcrnmcnt, industry groups, and mcdia in ordcr
to build familiarity and trust. The NIC cadre should also be supported by a readily available
trained staff element to stand-up and perform the functions required of a NIC when designated.

To equip this NIC cadre and supporling staff with the knowledge and skills necessary to lead a
national-level response, a preparedness and leadership program should be developed. Most
importantly, this program should train and test communication skills, adaptability, and decision
making of the NIC and their response organization through extensive exercise play that
accurately simulates the uncertainty, complexity, physical and emotional stress, and exhaustive
battle rhyhm of a major domestic response.

Establish National Guard activation protocols for a SONS

During the Deepwater Horizon response. it was not clear if the National Guard should be
activated under Title 10 or under Title 32 to best support the response. I strongly support the
efforts by the Council of Governors to reconcile these competing interests over command and
control and funding of National Guard troops to better bring their capabilities to a major oil spill
or other national-level disaster response in the future.

Memorialize in doctrine the use of the Aviation Coordination Center

Under the command and control of the Aviation Coordination Center. created specifically for
this response, over 120 aircraft were safely operated to spot and track oil, direct vessels. and
conduct vital environmental monitoring in support of daily operations. Either through
Memorandum of Agreement, pre-scripted mission assignment, or similar vehicle DHS should
coordinate with DOD to ensure that this capability is formally memorialized and made available
as a matter of course for any national-level response.

Establish the DHS National Operations Center (NOC) as the NIC
Information Manager

DHS Office of Operations Coordination, through the National Operations Center, was
established to provide real-time situational awareness and coordinate the info-sharing within
DHS. The NOC also supports info-sharing across the interagency. A standard, open
architecture/open standards-based. Common Operating Picture (COP) software package, similar
to the Environmental Response Management Application (ERMA) system used for this incident,
should be developed and incorporated into existing requirements for the management of oil spill
responses in the future. Additionally, standard metrics to describe a 'best response' should be
developed and included in the development of the COP software. Using this information, the
NOC will bc bcttcr positioncd to providc national-levcl situational awarcness to thc NIC and
DHS leadership. Existing processes already support the NOC's role as the lead information
manager for DHS and should include direct support to the NIC.
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Way Forward

Expand NIC Authorities

The complexity and size of a SONS requires additional NIC authorities above and beyond those
used for smaller events. These authorities should be established and described in doctrine. I
rccommcnd thc following lcgal authoritics for futurc NICs :

Presidential designation of a NIC

Currently the Commandant of the Coast Guard can designate a NIC for a coastal zone SONS and

the EPA Administrator can designate a NIC for a inland SONS (40 C.F.R. $ 300.323). Since the

NIC is rcsponsiblc for coordinating thc wholc-of-govcrnmcnt rcsponsc to includc thc Cabinct.
the President should designate the NIC if required for a SONS.

Establish standing delegation of NIC Clean Water Act $311(c) and (e) authorities

A NIC must have the authority to control significant aspects of a response to a major oil spill,
including dirccting the actions of a RP. Whcn I was rclicvcd as Commandant. I was only able to
retain th" $3t1(c) authority through delegation by DHS Secretary Napolitano. Without this
delegated authority I would not have been able to legally direct the RPs actions, authorize
removal, and approve expenditures against the Oil Spill Liability Trust Fund.

In the future. a NIC. by designation, should have $3ll(c) and (e) authority organic to the
position. This should be explicitly articulated in the NCP and Executive Order rather than
delegated during a SONS. This will ensure all future NICs and response stakeholders understand
the authorities inherent to a NICprior to a major pollution response.

Re- direcl re sponse as-sets n ationally

During the response, the Coast Guard and the EPA issued an emergency temporary rule that

waived certain Plan Holder requirements across the country to allow resources to be re-directed
to the Gulf. Although this emergency rule was drafted, published and became effective within
days, it was an unnecessary step in trying to get oil spill response resources on-scene. The
exigent resource requirements of a SONS require flexibility regarding response plan
requirements. I recommend that when a SONS is designated, certain requirements contained in
response plans be eased in order to free up equipment. This will provide the NIC and the FOSC
the ability to rapidly acquire critical resources for response efforts. Area Committees should
consider the potential of supporting a SONS outside of their geographic area and incorporate
contingencies into their Area Contingency Plans.

Consider designating a third pafty to represent the RP during a SONS

During the response, the role of the RP was never understood or accepted. There was a
perception that the RP was directing the response and limiting the resources available for
operations to cut costs. In a number of oversight and after action hearings for this response, I
have raised the possibility that this perception could be alleviated in a future major oil spill
response if wc name um independent third party without fiduciary ties to the RP's corporate

\-/
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shareholders such as a Qualified Individual (QI) or an indusffy ombudsman to represent an RP
during a SONS. A QI or industry ombudsman could approve expenses on behalf of the RP,
through a blind trust. This would amclioratc any pcrccivcd conflicts of intcrcsts betwccn thc RP
and its shareholders while promoting public confidence that all the necessary resources are being
applied. In one of the final changes in this report I am recommending no further discussion of
this option. I raised this alternative as a way to focus on the fact that tltis response was
constrained by external perceptions of BP to the point that normal collaboration that is required
to execute the NCP was impaired. It is clear from media reporting of my statements that this
issue is being misinterpreted as a recommendation by me to change the NCP and insert a QL
While that is certainly possible, the preferable action would be to let the existing doctrine guide
the response. I have come to the conclusion that senior political leadership, local governments
and the public in general have been unable to separate the required role of the RP in spill
response and the perception of BP in this spill. I will accept any tailure to adequately explain
this. That said. it should not impcach thc basic RP conccpt or drivc changcs to thc NCP that arc
not needed.

Fix the administrative and borrowing provisions of the Oil Spill Liability
Trust Fund

The Oil Spill Liability Trust Fund (OSLTF) borrowing provisions were insufficient during the
early stages of the l)eepwater Horizon response. The current provisions only allow the National
Pollution Fund Center (NPFC) to borrow up to $100 million from the fund principal and use it
for response through the emergency fund. A legislative change was made specifically for the
Deepwater Horizort response, which allowed multiple advancements up to $100 million each.
These legislative changes to the borrowing provisions should be made permanent for future
major oil spill responses. In addition, there is an urgent need to enact a legislative provision to
allow for surge claims funding out of the OSLTF and the cuffent $1 billion per incident limit on
expenditures from the OSLTF is clearly inadequate for a SONS level event and should be

significantly raised.

The United States should immediately ratiff the United Nations
Convention on the Law of the Sea (UNCLOS), the "Law of the Sea Treaty."

This recommendation is provided as a standalone issue in this report. Early in this response
there was significant concern that oil might become entrained in the "Loop Cunent" and be
carricd into thc Straits of Florida. Whilc that ncvcr occurrcd it raiscd thc issuc of intcrnational
oil spill response involving foreign nations like Cuba and the Bahamas. A well blow out in
Australia last year resulted in extensive oil entering lndonesian waters. Given the continued
need to recover hydrocarbons from the GuIf for the foreseeable future and the prospect of funher
oil exploration in the Arctic, the United States must move forward to ralify the Law of the Sea
Treaty which provides a governance framework for international spill response. There are a host
of reasons why this Nation should not delay in meeting our international responsibility and ruify
this treaty. The potential and the need to plan for international responses to oil spills is just one
more compelling reason to do this.

National Incident Comm ander's Report

CONF:DENT:AL

25

lMU710-002796



Conclusion

Conclu sion

During the Deepwater Horizon response! the Responsible Party and the U.S. Government
discovered that there were gaps in our plans and capabilities to respond to a massive continuous
oil and gas discharge in such a remote location. Collectively, we had underestimated the
significant risks of a well blowout a mile below the surtace of the Gulf. BP did not anticipate
this contingency and therefore did not have sufficient capability initially to contain the well or
respond to a discharge of this magnitude. Nonetheless, an immediate response effort was
undertaken by the U.S. Government and the RP and all available resources and capability were
swiftly employed.

Using the framework provided for in the National Contingency Plan, a monumental response
was undertaken through the unilied efforts of over 47,A00 federal, state. and local responders,
including over 6,600 active and reserve Coast Guard membem. We established five incident
command posts across the Gulf Coast states and 15 staging areas to help flow critical resources
to impacted locations. We employed over 835 oil skimmers; over 6,100 response boats and

3,190 vessels of opportunity, and over 120 atcraft More than 34.7 million gallons of oily-
water mix have been recovered through skimming and 411 controlled in-situ burns have
rcmovcd ovcr 11 million gallons of oil from thc opcn watcr.

The Deelwater Horizola incident required a whole-of-government response and unity of effort by
both the public and private sector to bring all available resources and expertise to control,
mitigate damages, and clean up the massive 4.9 million barrels of oil that is currently estimated
to have been spilled into the Gulf. Unlike Hurricane Katrina where the federal govemment
supportcd statc and local govcrnmcnt undcr thc Stafford Act, thc Deepwater Horizon oil spill
called for a federally directed response supported by a Responsible Party, in this case BP, that
had significant responsibilities under the Oil Pollution Act of 1990 to respond to and pay for the
cleanup. The National Contingency Plan proved effective in this response even though we were
inhibited by state and local government inexperience and reluctance to accept both the federal
government's lead role in directing the expenditure of funds and response actions and the
collaboration legally required with the Responsible Party. To overcome this barrier, we must
reinvent how we engage with state and local govemment officials in preparedness planning and

exercises to ensure they are an integral part of oil spill response unified command.

Unequivocally, I believe the Oil Pollution Act of 1990 and the National Contingency Plan served
us well in this response. Moving forward, there are key efforts we should undertake with
urgency to improve our collective ability to respond before the next major oil or hazardous
substance release. We musl: ensure that all appropriate federal, state, local and tribal
government authorities and response structures are written into response plans and that elected or
appointed officials are invited to participate in oil spill response exercises; de-conflict and
reconcile the role of the National Incident Commander and the role of the Principal Federal
Official to ensure that both regulation and policy provide for a single designated individual to
serve as the President's national-level representative; ensure a National Incident Commander,
upon designation by the President, has the appropriate authorities organic to the position;
empower and grow the National Response Team's (NRT) roles and responsibilities to better
serve as the primary federal interagency body for planning, policy, and coordination for major oil
spill response; and incentivize the private sector to develop 21st century oil spill response

\-/
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capabilities to keep pace with advancing technologies in oil exploration, deepwater offshore
drilling, oil production. and maritime transportation.
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