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INTRODUCTION

	Every community in Virginia has a responsibility for providing temporary shelter to residents or travelers displaced by an emergency incident.  The operation of these shelters, or Evacuation Assembly Centers (EAC), is a basic element of every local Emergency Operations Plan (EOP).  The Virginia Department of Emergency Management, the Virginia Department of Social Services, and the American Red Cross (Virginia-DC) have developed this document to present to Virginia communities the various patterns available for operating local shelters.


BACKGROUND

	Natural and technological disaster often require that emergency assistance be provided to people whose homes are in harm’s way or damaged, or who are unable to return to their homes for an extended period of time.  Emergency assistance provided to disaster victims or evacuees may include lodging, feeding, clothing, health care, registration, inquiry, and other essential social services such as financial assistance.  This spectrum of emergency assistance is referred to as Mass Care at the federal level and by the American Red Cross (ARC) and as Human Services in the Commonwealth of Virginia.  Despite different names, these services are provided to meet the needs of individuals affected by a disaster.

	Generally, public shelters are opened in response to an event that has displaced residents or stranded travelers.  Shelters may also be opened when residents are threatened with damaging conditions such as severe storms, hazardous materials or acts of violence.  At the federal level, responsibility for providing mass care services including emergency sheltering has been given to the American Red Cross through congressional legislative action and executive branch agreements.  At the state level in Virginia, providing human services, including sheltering of citizens, is the mutual responsibility of state and local governments.

	In Virginia, the state is responsible for shelter systems management, which includes overall planning, coordination, guidance, training, and assistance to local governments.  Local political subdivisions have primary responsibility for providing human services, including sheltering of citizens during emergencies and disasters, deciding how and when they will provide shelter services.  Localities determine which buildings will be used, the staff who will operate the shelter(s), and the administrative procedures for registration, applying food and comfort items, providing security and first aid care, and paying for the operations.

	In practice, Virginia’s localities provide shelters in several ways.  In some cases, localities operate shelter facilities using a combined staff of local government employees and ARC personnel; in other instances, local governments rely totally on ARC to provide operating personnel and, in some cases, shelter operations are conducted solely by local government utilizing its own employees.


LEGAL ISSUES

	The Commonwealth of Virginia Emergency Services and Disaster Law of 2000 was enacted by the Virginia General Assembly to create a state and local structure for emergency/disaster services.  This law is detailed in Sections 44-146.13 through 44.146.40 of the Code of Virginia, as amended, for the purpose of this document; this law will hereinafter be referred to as “the Code.”

	Sections 44-146.14(1) of the Code authorizes the development of state and local emergency management organizations.  The responsibilities of state and local emergency management are outlined throughout the Code and are specifically stated in Section 44-146.16(3).  Included in this section is the requirement that emergency welfare services (which includes sheltering) be provided as an emergency services function.

	The Code provides that the Governor serves as the State Director of Emergency Management and, in this role, will take actions to coordinate state and local emergency/disaster preparedness activities.  To effect this coordination, the Commonwealth of Virginia Emergency Operations Plan (COVEOP) outlines Virginia’s emergency management policy.  The COVEOP assigns state-level shelter systems management responsibility to the Virginia Department of Social Services.  The plan further places primary operational responsibility for providing shelter within local government.  Since this plan is published by Executive Order and reflects the Code, ultimate legal responsibility for sheltering rests with local government.

	While the COVEOP and the Code place legal responsibility for providing shelter with local government, they do not dictate operational execution.  At the state level, the COVEOP designates the Department of Social Services the lead agency for mass care, including shelter operations.  This is done for two reasons.  First, the sheltering function is, to a degree, a logical extension of DSS’s day-to-day function.  Secondly, assignment of a legally mandated function to an agency of government ensures accountability to senior elected officials.  The COVEOP further encourages localities to enter agreements with the local chapters of the American Red Cross to cooperatively develop the capability to operate shelters and provide feeding and emergency first aid within those shelters. 

	The COVEOP and the Code assign legal responsibility for sheltering.  Local government, however, may use resources from sources other than the government (such as the ARC) to operate shelters.  Whatever method the local government chooses should be clearly delineated in the local Emergency Operations Plan (EOP).  Just as the COVEOP outlines state-level emergency/disaster responsibilities, the local EOP reflects a jurisdiction’s policy.

	The American Red Cross (ARC) can independently provide shelter to all disaster victims as part of a broad program of disaster relief, as outlined in charter provisions enacted by the U.S. Congress, Act of January 5, 1905, and the Disaster Relief Act of 1974 (PL 93-238, as amended by the Stafford Act).  In accordance with this act and in concert with a statement of understanding between the American Red Cross and the Federal Emergency Management Agency (FEMA), the ARC will fulfill its congressionally-mandated program in coordination with federal, state, and local governments.

 	A similar Statement of Understanding exists at the state level between the Commonwealth of Virginia and the ARC.  This agreement reflects the role the ARC plays in supporting state and local emergency/disaster preparedness activities.  The ARC specifically agrees to provide mass care (sheltering) support during disasters.  However, the agreement recognizes the legal responsibilities of state agencies and local governments and that the ARC will operate cognizant of these.  Furthermore, the statement of understanding encourages local ARC chapters and local governments to execute similar locally specific agreements.  Statements of Understanding between local emergency management and a Red Cross Chapter should be supported by detailed operating procedures.


OPERATIONAL CONSIDERATIONS

	Recent tornadoes and floods, including Hurricane Floyd in 1999 and Southwest floods in 2001, 2002 and 2003, have highlighted the importance of being able to shelter large numbers of people, both for short and long periods of time.  These events also reinforced that local government and the ARC need to cooperate to avoid a myriad of legal, logistical, and resource management difficulties that can arise.  It is clear that in Virginia both local government and the ARC have vital roles to play in the sheltering process.  There are many factors, which can influence the interrelationship between local government and the ARC, and these must be considered.  However, the primary factor during emergency and disaster events is that the needs of the citizens must be adequately addressed.

	At the national level under the National Response Plan FEMA is responsible for coordinating the efforts of federal agencies in responding to emergency/disaster events.  The same is true in the Commonwealth where the Department of Emergency Management coordinates the combined efforts of local governments and state agencies with the ARC Virginia/District of Columbia State Lead Chapter-Disaster Services in responding to emergency/disaster events.  However, the local level is where sheltering operations actually occur.

	Shelter operational methods can be described in three patterns:  a Combined Operation based upon a partnership between the ARC and local government; an American Red Cross Only Operation based upon complete ARC operations with minimal support of local government; or as a Local Government Only Operation based upon completed local government operations without ARC involvement.  When the ARC is involved in shelter operations, the procedures need to be a part of the Statement of Understanding between the local ARC chapter and the local government.  Any shelter, which operates under the administrative procedures of the ARC can be paid for by the ARC.


Pattern 1:  Combined Operation

	The best approach to sheltering is a mutually agreed upon and combined effort by local government and the ARC.  Most jurisdictions in Virginia do not have local government resources or ARC chapters of sufficient size to support large-scale shelter operations independent of one another.  Thus, there may be a shortage of staff and shelter capacity.  A partnership would entail using local government staff trained as ARC volunteers to operate shelters.  This would also require that the shelter be operated as, at minimum, a joint local government/ARC designated shelter.  Significant advantages exist for this type of operation, including eligibility for ARC assuming operational costs, even if the event is not a “federally-declared disaster.”  Also, a proven and established set of ARC administrative procedures and training standards would assist in providing an efficient operation.  A local jurisdiction’s employees can be a reliable resource, especially if the shelter duties are a designated job function, to ensure that sufficient staffing resources would be more readily available.  In carrying out its responsibilities to provide for mass care during disasters, including precautionary evacuations and radiological emergencies/nuclear accidents, the American Red Cross will operate appropriate shelter facilities and arrange for mass feeding and other appropriate support.  In doing so, the Red Cross will pay related cost only when such activities are under the administrative control of or authorized by the American Red Cross, or when prior written agreements have been made for some other organization to provide emergency services on behalf of the Red Cross.  The American Red Cross disaster responsibilities are nationwide.  Therefore, when agreements with other agencies are fulfilled and/or the local chapters are unable to meet the needs of those affected by the disaster, the resources of the total organization are made available.

	Development of a combined local government and ARC shelter program is a viable option, as demonstrated by many of Virginia’s larger jurisdictions.  This method of operation requires close coordination and delineation of responsibilities among all participants.  The system allows local government to meet legal mandates for sheltering and maintain active oversight and involvement.  It also allows the ARC to provide a function mandated by Congress.  Local government benefits from using an established shelter operations system.  The ARC benefits by having sufficient shelter staff support by training and using local government workers and, most importantly, the affected citizens benefit from a well-managed shelter.

	In the event shelters must be operated for an extended period of time, the ARC then draws on its national pool of personnel resources to provide staffing support.

Pattern 2:  American Red Cross Only Operation

	When shelters are operated primarily by the Red Cross, even with minimum assistance from local government, it can be expected that all operational, staffing, and financial obligations would be assumed by the ARC.  However, even though ARC has an internal mutual aid system, most jurisdictions in Virginia do not have local ARC chapters of sufficient size to immediately open multiple shelters to support local government emergency/disaster response, particularly during large events.  The ARC would draw on its national pool of personnel resources to provide staffing support.  The longer the operation continues, the more staff ARC can bring to the locality.

Pattern 3:  Local Government Only Operation

	If a local government chooses to operate a shelter without any ARC involvement, it should be aware that the jurisdiction would have to bear the cost of the operation.  If an emergency/disaster event is of sufficient severity to warrant federal disaster assistance, there is a possibility that shelter operation costs would be reimbursed.  In the event the emergency/disaster event did not involve federal disaster assistance, there is no provision for reimbursement by the Commonwealth.

	In addition, if shelter operations were continued over a significant period of time and local government employees were providing staff support, the locality would have to bear the cost of bringing in relief personnel from outside the affected area through Statewide Mutual Aid.  Red Cross shelter regulations may not allow for the Red Cross to assume operation of a shelter not meeting ARC standards.  Thus, a completely independent operation of shelters by local government can ensure complete accountability, but can also increase costs in terms of money and personnel drain.


STATEMENT OF UNDERSTANDING

	It is important to emphasize that any method of operation involving a combined effort between local government and the ARC requires a locally-specific Statement of Understanding among all parties, supported by detailed operational procedures.  It should never be assumed that sheltering “will be taken care of as the need arises.”  Instead, local government and the ARC should meet, discuss, and agree upon how operations are conducted.

	When a combined local/ARC sheltering effort is undertaken, the following factors must be considered:

1.	The Code and the COVEOP give responsibility for sheltering to local governments and encourages them to develop agreements with the local chapters of the American Red Cross to cooperatively develop the capability to operate shelters.  However, local government may delegate the operation of shelter facilities to other agencies (such as the school system) or arrange for operations of shelter facilities by the ARC.  Local jurisdictions cannot, however, escape overall legal responsibility.

2.	The ARC has certain responsibilities relative to management and operation of shelters.  Local governments also have certain legal responsibilities relative to use of public facilities.  Any method can be adapted which allows all legal and mandated interests of both to be served.  For Red Cross to manage precautionary hurricane shelters, the shelters must meet the ARC 4496 (Rev. January 2002) Standard for Hurricane Evacuation Shelter Selection.  The Red Cross does not support shelters identified for use by evacuees as a “last resort.”

3.	Local governments and the ARC should work together to locate, evaluate and negotiate for the use of shelter facilities.

4.	All local government employees designated as shelter managers should be trained in ARC shelter operations procedures.

5.	All agreements and local plans should clearly indicate that local government retains legal responsibility for shelter management and that the Red Cross has agreed to support the operations of shelters through training, funding and possible volunteer support.  If local government employees are to provide personnel support to the ARC, this should be noted in the documents.

6.	Financial considerations should be negotiated in advance.  Clearly define the contributions, support, and in-kind materials to be provided by both local government and the ARC.

7.	Local emergency management must work with their Red Cross Chapter to maintain current signed shelter agreements.


TRAINING ACTIVITIES

	Local chapters of the ARC can provide training courses for local shelter managers and staff.  Skills and methods presented in the Red Cross training programs help to establish responsible, efficient service delivery systems and manage a successful operation.





SUMMARY

	Shelter operations in Virginia are clearly a legal responsibility of local government.  Yet the American Red Cross has a Congressional mandate to assist government in providing sheltering activities and mass care.  A combined effort between local government and the ARC provides the optimal level of sheltering capability by effective sharing of programs and resources.  A combined effort must be clearly spelled out in a locally specific Statement of Understanding between the local ARC and the jurisdiction.  However, local government has primary legal responsibility for sheltering operations and should decide the best method of action to ensure its ability to fulfill operational requirements.



CONTACT POINTS

If you have any questions, please contact one of the following:

· Virginia Department of Emergency Management:  Frank Williamson (804) 897-6500, ext. 6527
· ARC Raleigh Service Area (866) 213-2008
· ARC State Disaster Relations Liaison:  Rick Russell (804) 343-2770
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