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I.
INTRODUCTION

On January 30, 2007, the Committees on Fire and Criminal Justice Services, chaired by Council Member Miguel Martinez, Transportation, chaired by Council Member John C. Liu, and Public Safety, chaired by Council Member Peter F. Vallone Jr., will hold an oversight hearing regarding the Metropolitan Transportation Authority (MTA) and New York City (NYC) subway system plans, protocols, and procedures for emergency evacuation. Those invited to testify include representatives from the MTA, Fire Department (FDNY), Police Department (NYPD), Office of Emergency Management (OEM), Transit Workers Union Local 100 (TWU) and other interested organizations.
II.
BACKGROUND

In New York City there are 468 subway stations serving 26 routes covering 660 miles of track for passenger service.  On any given weekday, approximately 4.7 million passengers use the subway system.  This number of riders ranks New York City as the 4th busiest subway system in the world.
  Within this vast and heavily trafficked transit system, it is crucial to ensure the safety and security of all passengers and to provide adequate means for evacuation in case of an emergency.  While subway evacuation has always been a concern for riders and those responsible for evacuating them, concerns have been heightened post 9/11.  According to New York State Deputy Secretary for Public Safety Michael Balboni much more needs to be done.  While Balboni praised the ramped-up security at some tunnel entryways into the city as well as a greater police presence underground, he said the MTA has left gaping holes in the emergency preparedness of its conductors and train operators who are responsible for initiating evacuations during emergencies.  Balboni has said, a terrorist attack is imminent and “It is not a matter of if, but of when the city's subway system suffers a terrorist attack.”
  In the past few years there have been difficulties evacuating the city subway system during small incidents.  There have also been terrorist threats thwarted in New York City, as well as international incidents of subway bombings resulting in significant loss of life.
III. LOCAL AND INTERNATIONAL SUBWAY INCIDENTS

A. Local Subway Incidents
On October 21, 2005, seven subway lines were crippled at the height of the morning rush by an electrical fire at the West Fourth Street station, leading to long delays for an estimated 125,000 commuters.  The fire started in an underground storage room inside the station at a transfer hub in Greenwich Village. It started at 8:02 a.m., and firefighters did not declare it under control until more than three hours later. Seven firefighters had minor injuries while riders were caught in confusion.

During a summer heat wave on July 17, 2006 a Manhattan-bound A train got stuck between Beach 67th Street and Broad Channel in the Rockaways for approximately two and a half hours.  Transit officials attributed the problem to buckling of the third rail, which occurred because of the heat.  According to news reports, 300 people had to be evacuated from the train, which lost power.
 All that could be done to keep passengers cool was to open the doors and windows of the train.

In that incident the train became stuck at 12:45 pm and subway officials and firefighters did not arrive until 2:30 pm.  The subway riders were 40 feet above the ground and had to be evacuated through stairs used by subway employees.  All of the subway riders were on the ground by 3:10 pm.

One month later, on August 16, 2006, there was a more serious incident when a track fire caused two Brooklyn-bound trains, a B and a D, carrying a total of 4,000 passengers, to become stuck on the Manhattan Bridge.
  The trains were stalled at the peak of rush hour, a little after 6 pm, causing delays on the train lines and for cars using the Manhattan bridge for several hours.
  Many of the passengers on the stuck trains complained about confusion and lack of communications during the crisis.
  Some passengers feared that terrorists caused the delay and these fears were worsened because they were high above the East River and stuck in crowded cars without air conditioning on a day where temperatures were in the high 80s.
  More than 100 firefighters and other emergency workers responded to the crisis, which was declared under control at 7:55 pm, although a third alarm was sounded at 8:09 pm to summon additional firefighters to relieve their colleagues.  The last passengers were evacuated at approximately 8:40 pm.
 According to news reports; at least 25 people were injured, including 10 passengers and three fire fighters.
  Fire officials declared that the fire was accidental.
  New York City Transit reported that they restored power to the track at 9:02 pm and that full service was restored by 9:25 p.m.  
B. Local Subway Bombing Threats

Past international incidences of terrorist attacks and other causes for evacuation on subway systems clearly demonstrate the necessity for having an emergency response plan for evacuation.  Although there has not been a terrorist attack on the NYC transit system to date, the NYPD has thwarted potential attacks in the past, such as the plot to bomb the subway complex at Atlantic Avenue in Brooklyn on July 31, 1997.
  More recently, in August of 2004, the NYPD arrested two Islamic radicals from Brooklyn for plotting to bomb the Herald Square subway station a week before the Republican National Convention.
  Shahawar Matin Siraj was sentenced on January 12, 2007 to 30 years for his role in the attempted Herald Square bombing.
 

C.  International Subway Attacks
On March 20, 1995 sarin nerve gas was released in the Tokyo subway system, killing 12 people and injuring more than 5,500.
 During the morning rush hour commute on February 6, 2004 an explosion, caused by suicide bombers, ripped apart a train car in the Moscow metro killing 39 people and wounding at least 129 others.
  On July 7, 2005 the London Underground was hit with three explosions that were detonated by suicide bombers.  The explosions killed 52 people and over 700 were injured.
  The bombings also created chaos for hundreds of thousands of commuters who needed to find alternate means of transportation.
  
IV.
EVACUATION PROCEDURES

One of the most effective tools to ensure that an evacuation during an emergency will be quick and result in minimal injuries is to have effective communications between and among first responders, in subway trains during an actual emergency and with the public.  In recognition of the importance of educating the public about emergency procedures the MTA has created uniform evacuation procedure posters and produces videos on evacuation procedures.  One of the MTA’s programs is If You See Something, Say Something campaign, which MTA officials have testified at previous Council committee hearings is being emulated by other transit agencies across the world.  The MTA has an emergency response and evacuation procedures plan, which appears to have been last updated in 2002.
New York City Transit Emergency Response and Evacuation Procedures

New York City Transit’s evacuation procedures are covered in an internal Policy Instruction, No. 10.32.3, entitled “Procedures for Response to Rapid Transit Emergencies” also known as the Emergency Response Plan (ERP).  According to the Policy Instruction, its purpose is to:

· emphasize safety concepts during emergencies;

· provide managers and supervisors with approved guidelines and procedures pertaining to the resolution of NYC Transit Rapid Transit Emergencies;

· provide guidelines for establishing an Incident Command Post at an emergency site;

· describe the operation of the NYC Transit Department of Subways Control Center and other NYC Transit Subdivision Control Centers;

· provide for dependable interagency and intra-agency channels of communications during major emergencies; and

· describe inter-agency procedures for specific emergencies.

The ERP has general procedures to be followed during emergencies in the subway system and specific instructions for certain types of emergency situations.  During an emergency, NYCT establishes several control/operations centers and command posts at its various offices and at the location of the incident.  The following control /operations centers may be created at NYCT’s various offices:

1.  Subways Control Center – takes charge of the incident, and, among other           things, establishes a command post at the incident site, assigns a superintendent to the command post, notifies all relevant NYCT divisions, controls all train movements and notifies all outside agencies of the emergency.

2. Maintenance of Way Operations Center – responsible for equipment and infrastructure.

3. Power Control Center – responsible for managing and performing all third rail power on/off operations. 

4. Division of Stations Operations Control Center – responsible for all station department personnel.

5. Division of Car Equipment (Emergency Response) Control Center – responsible for all car equipment personnel and dispatching car equipment emergency response vehicles to the incident.

The ERP also describes command posts that may be established at the incident site and the role of personnel assigned to the incident site.  The following command posts may be created at an incident site:

1.  NYC Transit Command Post – directs and coordinates all NYCT activities at the incident location.

2.  Incident Command Post – is established if more than two city agencies participate in the emergency.  The lead City agency commands this post.  NYCT assigns a liaison to the incident command post.

3.  NYC Transit Auxiliary Command Post – is established when an incident occurs in an under river tunnel, the NYC Transit Command Post is not near the incident and the Superintendent in Charge determines that additional control of the site is needed.

4.  Mobile Command Vehicle may be used during incidents that have a major effect on train movements, such as a derailment/collision, flood, bomb threat, or fire/explosion.  The MCV is to operate as close to the incident site as possible without interfering with emergency operations.

NYC Transit Command Post liaisons from NYCT’s different divisions are to be at the command post.  These liaisons will coordinate their divisions’ emergency response with the NYC Transit Command Post.  At the end of the emergency, these liaisons are responsible for notifying their divisions and the command posts when their on-site work is completed.  These liaisons help to close the NYC Transit Command Post after all tracks have been cleared, all passengers evacuated and normal service is restored.  During the emergency, the division control center is to maintain communications within its own division, the Subway Control Center and with the on-site command posts.  The ERP also establishes procedures for addressing many incidents that may occur on a subway train including:

· Fire/Smoke Condition in Tunnels

· Fire/Smoke Condition In/Under a Train

· Fan Control In/Under River Tunnels

· Fire/Smoke Condition On or Adjacent to NYC Transit Property

· Mass Customer Evacuation From Trains

· Total/Partial Power Failure

· Collisions/Derailments – Passenger Service

· Person Under Train

· Bomb Threat or Explosive Devices

· Nuclear/Biological/Chemical Release
· Flammable/Combustible Liquids/Vapors
Mass Customer Evacuations

Section H of the ERP directs how NYCT is to handle a mass customer evacuation. The Subway Control Center Desk Superintendent is to manage the evacuation, communicating with necessary divisions, assigning appropriate personnel to the scene, establishing command centers, contacting the Power Control Center to shut off third rail power and notifying the appropriate agencies.

During a mass evacuation, the New York City Fire Department (“FDNY”) is designated as the lead agency.  An order to evacuate can only be given by one of the following persons/offices:

· The Subway Control Center Desk Superintendent

· The New York Police Department (“NYPD”)

· FDNY

· The Chief Transportation officer, Rapid Transit Operations (“RTO”)

· The Assistant Chief Transportation Officer, RTO

· The RTO Superintendent in charge of the NYC Transit Command Post

· The most senior RTO Operation Supervisor on the scene if the NYC Transit Command Post has not been established

· The Emergency Response Officer

· The trains crew and/or the NYPD-Transit Bureau officer on the train if there is imminent danger

Passengers are to be evacuated from the train to the roadbed or through side doors directly onto the benchwalk.  Employees must position themselves to protect the passengers and expedite their movement.  Personnel are to lead passengers to the nearest emergency exit or station, but not through smoke filled areas.

The ERP directs NYCT personnel to provide guidance and adequate lighting for the passengers, help clear the track of passengers as quickly as possible and to remain with the passengers until additional assistance becomes available.  The Rapid Transit Operations Superintendent is the person in charge at an evacuation site and is responsible for ensuring that NYCT employees are properly identified, communicating with NYPD and FDNY about the situation and working with FDNY-EMS on emergency care, if needed.

During an evacuation, with authorization from the Desk Superintendent, subway cars may be approved to move in reverse to the nearest station or emergency exit.  This move can only be made after informing NYCT Control/Operations Centers, the NYPD and FDNY and is to be executed with extreme caution.  
Emergency Response – Citywide Incident Management System (CIMS)

The Citywide Incident Management System (CIMS) was formalized by Mayoral Executive Order on April 11, 2005, and represents New York City’s implementation of the U.S. Department of Homeland Security's National Incident Management System.  CIMS is “an incident management doctrine for managing emergency incidents and planned events in New York City.”
  

CIMS identifies the “core competencies,” or areas of subject matter expertise, of the various city agencies.
  Each agency has “authority to direct operations related to their Core Competencies at incidents.”
  CIMS instructs that “[i]f more than one agency is capable of performing the same tactical operations at an incident, the agency with the Core Competency will give tactical direction, by the ranking officer, to other agencies performing operations within that competency.”
  Although Core Competencies are delegated to other departments, command is taken by the NYPD.  If the NYPD rules out crime or terrorism, it shares command with the FDNY.  During this stage the FDNY is the lead agency concerning mass evacuations. 

High Entrance/Exit Turnstiles (HEETs)

One element of the MTA’s formula for ingress and egress are "high entrance/exit turnstiles," or HEETs.  These turnstiles, similar to revolving doors, are sometimes called "iron maidens."  Until recently, most of these were exit-only (called a "high exit turnstile" or HET).  The newer turnstiles have MetroCard readers on the outside to provide unattended entrance.
  Without a MetroCard, it is impossible to bypass HEETs.  A major concern with HEETs regarding evacuation is an occurrence of a fire or terrorist attack.  A subway station equipped only with HEETs would create a situation that would not allow for an evacuation en masse, but rather only permit the evacuation of one individual at a time creating a potential death trap. Elected officials have repeatedly voiced concern for public safety regarding modes of egress through HEETs.

IV. ACCESS INITIATIVES AND COMMUNICATION PROBLEMS

Current Access Initiatives

Currently, NYCT provides the Police Department and Fire Department with access keys to open swinging gates (slam gates) system-wide; the NYPD and FDNY officials are then charged with disseminating them to certain supervisors.
  

Specifically, where service station booths were closed, “Emergency Gates” were installed at each location along with the HEETs.  The “Emergency Gates” are separate and distinct from the magnetically controlled “slam gates.”  They are always locked and have a two-sided lock cylinder, requiring different keys to be used to open the gates from each side. The lock cylinder facing outside the subway system must be opened using a “1620 Key” currently issued and exclusively carried by the Fire Department.  The lock cylinder facing inside the subway system must be opened using a NYCT “Key 219” or “MetGo Key” issued to members of the Police Department Transit Bureau.  In order to open the emergency gate from outside the system, transit officers require MetroCard Police Passes and the NYCT Key 219.
  
Interagency Training for Transit System Incidents

Fire and EMS field personnel, including firefighters, Emergency Medical Technicians (EMTs), and paramedics are trained to respond to various emergencies in the subway system.  Throughout the year, firefighting units are provided extensive hands-on training at the state-of-the-art MTA transit train simulator at the Coney Island train yard in Brooklyn.

FDNY officers are specially trained to handle the challenges of managing emergency responses to subway incidents. EMS field personnel are provided subway-specific training at the EMS training academy.  All EMT and paramedic trainees receive a series of track safety lectures, which detail important safety procedures and symbols that all emergency medical professionals must know when responding to incidents in the subway.

Throughout the year, the FDNY also conducts a number of interagency training exercises with the New York City Police Department (NYPD), Office of Emergency Management (OEM), and Metropolitan Transit Authority (MTA) Police, to further train and familiarize personnel with emergency response procedures in the City’s subways and railroads
.  Although these agencies have training regarding emergency procedures, new NYC transit workers feel that they should have received additional training regarding passenger evacuation and terrorism.


McKinsey & Company Reports on the FDNY Communications

One of the most highly publicized failures in the response to the September 11 attacks was radio communication.  McKinsey & Company (“McKinsey”), at the request of the FDNY and the NYPD, conducted an internal review of the responses by the FDNY and the NYPD to the September 11 attacks to determine what lessons each of the departments could learn to improve disaster preparedness and response capabilities.  Communication problems that existed prior to September 11, 2001 among New York City’s first responders—police officers, firefighters, and emergency medical service (“EMS”) workers—were highlighted in reports issued by McKinsey in August 2002.  The McKinsey Report on the FDNY (“FDNY Report”) was based on a five-month study, which included a review of radio transmissions, dispatch records and communication logs, and interviews with FDNY personnel and experts in the field of disaster management.
  For the McKinsey Report on the NYPD (“NYPD Report”), McKinsey collaborated with the NYPD for four months to investigate the objectives of the NYPD during a disaster (Rescue, Transportation, Site Security, Investigation and Citywide Security) and the instruments at the Police Department’s disposal (Operational Command, Communications, Personnel, Logistics/Equipment, Intelligence, Training, and Planning).

FDNY Issues 


The FDNY Report identified several major communication problems.  The radios used by the FDNY on September 11 either completely failed or worked intermittently.  In addition, there was a lack of reliable radio communication in high-rise buildings, as well as in subways and tunnels.  EMS personnel also used the same frequency for command and citywide communication, and faced excess radio traffic due, in part, to these two communication channels operating on the same frequency.  Furthermore, there was confusion regarding which channel to relay communication on, which made the exchange of radio messages difficult.

Additionally, the FDNY Report stated that the FDNY: (1) needed an effective, well-established process to manage the progress of technology initiatives involving multiple bureaus within the Fire Department; and (2) lacked the ability to ensure that these Fire Department bureaus exchange information effectively.  These shortcomings, according to the FDNY Report, posed the largest hindrance to the Fire Department’s ability to successfully address some long-standing communications and technology problems.  In order to tackle these enduring deficiencies, the FDNY report suggested the development of a long-term Technology Plan and the implementation of initiatives using a standardized process.

In April of 2006, the FDNY indicated that they had been working with the MTA and the Police Department on a repeater system throughout the subway. Salvatore Cassano, then Chief of Operations, testified at a City Council hearing that he anticipated the system would be completed by September of 2006. He also indicated that the system was complete from 59th Street down to the Battery, had been used by the FDNY and was about 85 percent complete throughout the rest of the City. Chief Cassano said the completion of the system would greatly enhance communications for the FDNY, which at the time relied on a relay system to communicate. He also stated the use of post radios had improved communications in subways
.  It has recently been reported that the system was completed in October but is not being utilized. 
NYPD/FDNY/MTA Citywide Subway Communication System

Last October, after spending $140 million, the MTA completed the installation of a citywide radio system.  This system has not been turned on due to the NYPD’s refusal to use the flawed network
.   One of the NYPD’s major issues with the system that the NYPD faces is the inability for police officers that patrol the subway system to communicate with officers patrolling the streets above.  The MTA has been trying to correct this problem for 10 years.  Although NYCT stated that the current communications system is functional, it cited “distorted audio” - the transmission sounds, “as if you’re talking through a glass of water”.
  This causes concern because existing problems with the transmission can lead to confusion and misinformation during an emergency.  Inspector Charles F. Dowd, commander of the police communications division, stated, “I don’t think anybody anticipated the extent of the interference. As soon as we started testing, it became apparent there was a serious problem.”
  While the police are intended as the primary user of the radio system, it was also designed for use by the FDNY on a different frequency.  Setting the FDNY to a different frequency, which does not allow direct communication with the NYPD, further enhances the communications problem.

VII.
ISSUES AND CONCERNS

The MTA operates the largest mass transportation system in North America, and one of the largest in the world.  The MTA’s subways, buses and railroads transport 2.4 billion people a year, which is one third of all mass transit riders and two-thirds of all rail riders in the United States.  The manner in which the MTA and NYC first responders will evacuate the subway possesses many problems, particularly in large-scale terrorist attacks like those in Japan, Moscow and London.  Communication problems continue to hamper evacuation efforts.  The Committees want to closely examine the plans, protocols, and procedures in place for evacuation of New York City’s subway system to ensure that all of the appropriate measures are in place or will be put in place as soon as possible.  
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