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MEMORANDUM March 7, 2013
Subject: Recent Department of Homeland Security Ammunition Solicitations, Contracts, and
Purchases

This memorandum was prepared to enable distribution to more than one congressional office.

This memorandum addresses recent ammunition solicitations issued and contracts awarded by
components of the Department of Homeland Security (DHS). This memorandum provides information to
clarify the size and scope of select acquisitions that have garnered public attention, and provides
information to place those solicitations and contracts in context. This memorandum is not intended as an
exhaustive survey of non-military acquisition of ammunition by the federal government, nor is it an
authoritative assessment of the ammunition requirements of any particular component of the federal
government.

Non-military Use of Ammunition

Many federal government components have law enforcement officers and investigative agents as part of
their workforce. Others do not have traditional law enforcement functions but nonetheless have criminal
investigators as part of their Inspectors’ General functions. Law enforcement officers and investigative
agents are authorized to carry firearms, and are required to train in their use and pass certain firearms
qualification standards. This training and qualification process in many cases consumes ammunition far
in excess of duty consumption.

For example, one local law enforcement agency in the national capital region has its officers qualify twice
a year with a pistol, twice a year with a shotgun, and four times on a rifle, if they are issued a long gun.
This qualification alone consumes slightly more than 200 pistol rounds per officer annually (if they do not
carry an approved backup handgun, which would require additional qualification). Typical law
enforcement handgun practice sessions consume 200-300 rounds or more. * Specialty units—such as
those employing special weapons and tactics, those that work with dogs, and counternarcotics units—
train more frequently with their firearms, and often must qualify on a wider range of weapons than their
counterparzts. Some officers in civilian law enforcement specialty units may shoot 1,000 rounds in training
in a week.

! E-mail to analyst from local law enforcement official, February 25, 2013.
2 s
Ibid.
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Department of Homeland Security (DHS)

DHS inherited the existing structures and ongoing requirements of its individual components when it was
established in 2003. It did not begin operations in an environment that allowed for the establishment of
department-wide contracting and procurement systems. Starting about five years ago, DHS began to look
for ways to consolidate its ammunition procurements—with congressional encouragement. These changes
and relatively short timeline mean there are not any data with which to make consistent comparisons of
department-wide ammunition solicitations and contracts over DHS’s ten-year existence. Nevertheless,
the limited data available are discussed below.

Who DHS Buys Ammunition For

According to the 2008 Census of Federal Law Enforcement Officers, DHS employed more than 45% of
all federal law enforcement officers with arrest and firearms authority.® This report, developed by the
Department of Justice (DoJ), indicates that from 2004 to 2008, the number of full-time officers in U.S.
Customs and Border Protection rose 33%. Over that same time period, the number of U.S. Immigration
and Customs Enforcement officers rose 20%, and Secret Service officers rose more than 9%.* All of
these types of officers are trained and certified in the use of firearms.

Several other DHS components have ammunition requirements. These include the Coast Guard (USCG),
the Federal Air Marshal Service, the Federal Protective Service (FPS), and the DHS Office of the
Inspector General (OIG). Table 1 provides a breakdown of the number of law enforcement officers in
most DHS components based on data from the Department of Justice as of September 2008. Data from
the Office of Personnel Management (OPM) and DHS confirm that growth in these components
continued into 2012.°

% The total number of DHS law enforcement personnel is not available, as the number of Federal Air Marshals is classified, and
the Census did not include Coast Guard personnel with law enforcement duties.

4 Bureau of Justice Statistics, Office of Justice Programs, U.S. Department of Justice, Federal Law Enforcement Officers, 2008,
June, 2012, p.2

% This is evident from FedScope data on employment levels and classifications. However, the FedScope data are a tally of
employed individuals, not the number of full-time equivalents (FTEs). Also, FedScope does not directly indicate which positions
are law enforcement officers and/or carry firearms. Therefore meaningful direct comparisons of numbers between FedScope data
and the Justice Department data are not possible.
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Table 1. Select DHS Components’ Law Enforcement Officers with Firearms Authority
(As of September 2008)

Number of

full-time

Agency officers
U.S. Customs and Border Protection 37,482
U.S. Immigration and Customs Enforcement 12,679
Federal Protective Service [900]
U.S. Secret Service (USSS) 5,226
Office of the Inspector General 157
Federal Emergency Management Agency 84
Federal Air Marshal Service Classified

Source: Bureau of Justice Statistics, Office of Justice Programs, U.S. Department of Justice, Federal Law Enforcement
Officers, 2008, June, 2012.

Notes: The Bureau of Justice Statistics analysis was based on the 2008 Census of Federal Law Enforcement Officers, the
most recently available data from the Bureau of Justice Statistics. The Federal Protective Service (FPS) was part of U.S.
Immigration and Customs Enforcement at the time the underlying survey was made—it is now part of the National
Protection and Programs Directorate (NPPD) of DHS. The survey did not include FPS contract guards. Coast Guard
personnel, both military and civilian, were not surveyed, and therefore are not included in Table I.

DHS does not track the total number of law enforcement officers in its ranks, citing a lack of formal
definition of the term law enforcement officer. However, it does track by job classification the number of
personnel required to carry a gun and be trained and certified in its use. Table 2 shows DHS’s outline for
most of these job descriptions. These numbers include personnel from U.S. Customs and Border
Protection (CBP), U.S. Immigration and Customs Enforcement (ICE), the Secret Service (USSS), civilian
employees of the Coast Guard (USCG), the Office of the Inspector General (OIG), and the Federal
Emergency Management Agency (FEMA). Not included in Table 2 are the Transportation Security
Administration’s (TSA’s) Federal Air Marshals, as the number of marshals is classified; and the more than
41,000 uniformed members of the Coast Guard, as they typically purchase their ammunition through
Department of Defense (DoD) contracts.
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Table 2. DHS Personnel Trained and Certified in Firearms Use

Number of employees, as of February 9, 2013

Job
Classification Employee
Series Description Count
0090 (FPS only)  Security Administration 829
0083 Police 1,482
1801 (ICE only)  General Inspection, Investigation, Enforcement, and Compliance Series 6,645
1811 Criminal Investigating 10,772
1895 Customs and Border Protection 21,688
1896 Border Patrol Enforcement 21,202
Grand Total 62,618

Source: DHS Legislative Affairs e-mail to CRS, February 22, 2013.

The combined training and certification of these personnel, and supply of ammunition for duty use does
not constitute the full scope of DHS demand for ammunition. DHS also includes the Federal Law
Enforcement Training Center (FLETC), which annually trains roughly 60,000 law enforcement officers
and agents from the federal, state and local levels. It has an entire division entirely dedicated to firearms
training. The components of DHS and the many other law enforcement organizations that send officers to
train at FLETC use different types of ammunition. Therefore, FLETC not only needs to buy ammunition,
but it maintains an inventory of a range of round types for use in training.

DHS Purchases of Ammunition

Table 3 shows the total number of rounds of firearms ammunition purchased by DHS, by component over
FY2010-FY2012. Unlike contracts or contract solicitations these numbers represent actual purchases.

Table 3. DHS Ammunition Procurement, FY2010-FY2012

FY2010 FY2011 FY2012
Rounds Total Rounds Total Rounds
Component Purchased Cost Purchased Cost Purchased Cost
CBP 66,248,000 $17,376,248 48,461,000 $13,895,900 36,475,000 $12,255,040
FLETC 17,056,000 $5,507,057 22,735,654 $7,062,254 7,678,946 $2,485,045
FPS/NPPD 2,946,000 $976,621 1,498,000 $517,412 2,804,000 $928,345
ICE 25,212,000 $7,703,308 13,221,000 $4,505,731 28,061,000 $6,633,460
TSA 15,383,000 $2,818,760 7,124,000 $2,010,642 14,864,000 $4,484,581
USCG 17,472,325 $11,465,150 6,782,540 $8,442,495 9,791,274 $8,309,944
USSS 3,997,500 $2,097,971 8,841,860 $1,802,871 3,503,980 $1,439,495
Total DHS 148,314,825 $47,945,115 108,664,054 $38,237,305 103,178,200 $36,535,910

Source: DHS Legislative Affairs e-mail to CRS, February 22, 2013.
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The data provided by DHS show declining budgets for ammunition procurement from FY 2010 through
FY 2012, and an overall decline in the number of rounds purchased. The downward trend is not
universal. CBP had the largest annual expenditures for ammunition reflected in the above table, and was
the only component to see its budget for ammunition purchases and actual number of rounds purchased
decline each year. Purchase rates for other components show significant variation, falling only to rise
again, or vice versa. Ammunition purchases were not always conducted on the basis of anticipated
demand in the upcoming budget year alone, but instead combined multiple years’ needs in a single
purchase. Changes in the average cost per round from year to year are the likely the result of different
combinations of rounds being bought each year.

Has DHS Bought Comparatively More Ammunition in Recent Years?

Some have asked whether DHS is purchasing more ammunition now than it has in the past. While over
the past three years, the number of rounds purchased has declined, the number of DHS personnel who
carry guns and must train and certify in their use overall has grown over the longer time period beginning
from the establishment of the department.

The best documented example of this growth is in the size of the Border Patrol, shown in Table 4:

Table 4. Number of Border Patrol Agents, FY2004-FY2012

Number of Border

Fiscal Year Patrol Agents
FY 2004 10,819
FY 2005 11,264
FY 2006 12,349
FY 2007 14,925
FY 2008 17,499
FY 2009 20,119
FY 2010 20,558
FY 2011 20,736
FY 2012 21,370
Growth, FY2004-FY2012 10,551 (97.5%)

Source: DHS Legislative Affairs e-mail to CRS, February 22, 2013; H.Rept. |12-492.

The Border Patrol is a part of CBP, and CBP is the largest non-military purchaser of ammunition in the
DHS budget, representing more than a third of the demand in recent years. Therefore, although we do not
have data to illuminate levels of ammunition purchase from the first years of DHS, it follows that, holding
all other factors equal except for the growth in personnel, DHS would over time need to purchase more
ammunition than it has in the past for training, qualification, and field use.

DHS FY2013 Proposed Ammunition Purchases

Table 5 reflects the DHS budget request for ammunition procurement for FY2013. These figures were
based on the administration’s FY2013 budget submission made in February 2012. If funded, this request
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would represent an increase of over $700,000 above the level spent in FY2012, but would be almost
$1,000,000 below the FY2011 spending level.

Table 5. DHS Ammunition Acquisition: FY2010-FY2012 Expenditures Compared to the
FY2013 Budget Request

DHS FY2010 Acquisitions FY201 1 Acquistions FY2012 Acquistions FY 2013 Budget

Components (Actual) (Actual) (Actual) Request

CBP $17,376,248 $13,895,900 $12,255,040 $12,528,146
FLETC $5,507,057 $7,062,254 $2,485,045 $5,900,000
FPS/NPPD $976,621 $517,412 $928,345 $470,000
ICE $7,703,308 $4,505,731 $6,633,460 $5,200,000
TSA $2,818,760 $2,010,642 $4,484,581 $4,515,552
USCG $11,465,150 $8,442,495 $8,309,944 $7,400,000
USSS $2,097,971 $1,802,871 $1,439,495 $1,250,000
Total DHS $47,945,115 $38,237,305 $36,535,910 $37,263,698

Source: DHS Legislative Affairs e-mail to CRS, February 22, 2013

Given the late resolution of the FY2013 appropriation and impact of the sequester, the amount DHS
components might have available to spend on ammunition in FY2013 cannot be determined at this time.
However, it would be highly unlikely that the Department would have the requested level of resources
available in FY2013 to purchase ammunition.

DHS Ammunition Stocks

An assertion in media reports is that DHS has billions of rounds of ammunition stockpiled.® CRS does not
keep a running track of the department’s ammunition stocks. However, according to DHS, in November
of 2012, departmental components reported 263.7 million rounds of all types of ammunition on hand—
slightly more than was purchased in FY2010 and FY2011 combined.” The media assertion that DHS has
more than 2 billion round of ammunition stockpiled is therefore high by nearly an order of mangitude.

To put that number in further context, CRS analysis of publicly available DHS contracting information
shows that in FY2012, over half of DHS procurement actions for firearms ammunition® took place in the
fourth quarter of the fiscal year. The funds obligated represented 63% of DHS expenditures on that type
of ammunition. While examination of dates for completion of these procurements indicate that it is
unlikely that all rounds purchased in that time frame would have been delivered by the date of the
inventory, it is possible that this number represents a higher than normal total of rounds on hand.

® See, for example, “DHS adds 21.6 million rounds of ammo to its nearly 2 billion round stockpile,” February 7, 2013.
http://www.examiner.com/article/dhs-adds-21-6-million-rounds-of-ammo-to-its-nearly-2-billion-round-stockpile.

" E-mail to CRS from DHS Legislative Affairs, February 22, 2013.

8 According to data from the Federal Procurement Data System, this product code (1305) covered almost 80% of the value of
DHS ammunition contracts in FY2012.
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Commonly Mentioned Types of Ammunition

Hollow-point Ammunition

A significant concern raised about government purchases of hollow-point ammunition is its effect on the
human body. Hollow-point rounds expand on impact, thus causing more damage to the human body than
other types of rounds. The expansion of the bullet increases the likelihood that the target will absorb
more of the bullet’s energy, and therefore stop the round, causing more damage to the target, while
reducing the chance that the bullet will exit the target and inadvertently harm bystanders.

The propensity for expanding rounds like the hollow-point to cause greater damage to the target prompted
the parties to the Hague Peace Conference of 1899 to agree “to abstain from using bullets that expand or
flatten easily in the human body” in warfare.’ This declaration has not led to general international bans
on the manufacture, ownership, or use of these types of rounds, however, by governments within their
borders. There is no U.S. restriction on the use of hollow-point ammunition by law enforcement
agencies.

In fact, hollow-point ammunition is a standard type of round for handguns carried by law enforcement
officers. Media reports quote two experts on the widespread use of hollow-point ammunition:

“For practice ammunition, they do not have to be hollow-points, but hollow-points are the normal
police round used for duty ammunition due to their ability to stop when they hit an object as opposed
to going through it and striking more objects,” said William J. Muldoon, president of the International
Association of Directors of Law Enforcement Standards and Training.

... John W. Worden, director of the University of Missouri’s Law Enforcement Training Institute
[said,] “Hollow points are carried by law enforcement all over the country and are probably the
preferred type of ammo no matter what caliber.”*

“High-powered” Ammunition

CRS research was unable to identify a broadly agreed upon technical definition of “high-powered rifle” or
“high-powered ammunition.” Generally, the label “high-powered” is applied to a rifle, not a handgun or a
shotgun. One definition of a “high-powered rifle” says the term is used to describe “any modern rifle that
fires a bullet at high velocity from a hollow cylindrical metal shell by means of igniting a primer and
detonating a smokeless powder charge contained within.”** Others note the rifle must be “full length,”
others state that the cartridge must be “centerfire”—which is triggered from the firing pin striking a
primer in a separate pocket in the center of the cartridge’s “head” — rather than “rimfire”—which is
triggered when the firing pin strikes the cartridge rim, compressing a primer located there.** Modern
shooting sports have types of competition known as “high power rifle” and “high power sporting rifle,”
but the rules for these competitions do not define these terms inasmuch as they note the equipment
allowed for the competition in question, which includes an array of military and civilian long arms.™

® Declaration 111 of The Hague Convention of 1899, as found at http://avalon.law.yale.edu/19th_century/dec99-03.asp.

10 Stephen Ohlemacher, “Social Security Shoots down Web Theories on Ammo,” The Washington Post, September 5, 2012, p.
B4.

1 www . firearmstruth.com/2010/media-misinformation-high-powered.
12 www.shootingusa.com/GUN_QUESTIONS/gun_questions.html.#25.
13 See rule books for “High Power Rifle” and “High Power Sporting Rifle” at http://compete.nra.org/official-nra-rule-books.aspx.
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Selected Recent DHS Solicitations and Contracts for Ammunition

The most common misinterpretation in media reports surrounding this issue confuses a solicitation for
proposals—an early stage of the procurement process—with the actual purchase. For ammunition, recent
solicitations have frequently been for multiple year contracts, on which multiple future purchases will be
made, depending on the department’s demand for the ammunition in question and the availability of
appropriations.

Immigration and Customs Enforcement Contract for .40-caliber Hollow-Point
Ammunition

In March 2012, DHS’ Immigration and Customs Enforcement (ICE) awarded a five-year contract for a
DHS-wide procurement of up to 90 million rounds of .40-caliber hollow-point ammunition per year—a
total of 450 million rounds over the life of the contract if every option period is fully exercised.

DHS released the following statement regarding this ammunition contract in 2012:

A 5-year department-wide contract was awarded to Federal Cartridge, a wholly-owned subsidiary of
ATK. The contract allows the department-wide purchase of up to 450 million rounds of this
ammunition, which is the quantity projected to be used over the next five years. The contract is one of
a number of department-wide contracts for duty ammunition, but it is the primary vehicle for .40 cal.
S&W 180 grain ammo. This contract is intended to be used by all components, except USCG, who
uses DoD ammunition contracts. This contract is part of the Department’s strategic sourcing efforts to
combine multiple previous contracts in order to leverage the purchasing power of the entire
Department to efficiently procure equipment and supplies.**

DHS provided further detail on the previous contracts in February 2013, noting that there had been three
contracts for procurement of .40-caliber hollow point ammunition issued in 2008 and 2009: one five-year
contract for a total of 375 million rounds of 180-grain ammunition; another five-year contract for a total
of 75 million rounds of 155-grain ammunition; and a third five-year contract for a total of 16 million
rounds of 135-grain ammunition. These contracts would have, if all option periods were fully exercised,
allowed DHS to purchase 466 million rounds of ammunition. However, DHS found very few purchases
were made of the lighter-weight ammunition, as officers preferred to train with the weight of ammunition
used in the field and in qualifications.™

FLETC Solicitation for “750 Million Rounds of High-powered” Training Ammunition'®

In July 2012, the Federal Law Enforcement Training Center (FLETC) requested proposals from vendors
for training ammunition. Misinformation has circulated describing this contract being for a purchase of
750 million rounds of “high-powered” or hollow-point ammunition.’” As described below, CRS analysis
of the solicitation (HSFLGL-12-B-00003), finds this description to be incorrect on several counts.

4 E-mail to CRS from ICE Legislative Affairs, April 25, 2012.
15 E-mail to CRS from DHS Legislative Affairs, February 22, 2013.

18 |nformation in this section is an analysis of Solicitation Number HSFLGL-12-B-00003, as found at
https://www.fbo.gov/index?s=opportunity&mode=form&id=7f6a48adb7fe40b7489fbbf5b86eaale&tab=core&_cview=1.

17 See, for example, “Homeland Security finishing acquisition of millions of rounds of high-powered ammo”, August 13, 2012.
http://rt.com/usa/dhs-ammo-rounds-security-560/
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According to the breakdown of ammunition types requested over the term of the solicitation, if each term
of this solicitation was fully exercised for every ammunition type, FLETC would purchase slightly more
than 10,354,000 rounds of ammunition in the first year of the contract, rising to slightly more than
15,158,000 rounds in the final option period of the contract, for a total of 63,258,000 rounds of
ammunition over the course of five years.” In addition, an amendment was filed to the solicitation in
August 2012, clarifying that language on page 25 of the 91-page solicitation should read “The maximum
limit for the resultant award(s) is 70 million rounds for life of the five-year contract(s).”*®

As to the categorization of the type of ammunition sought through this solicitation as hollow-point or
“high-powered,” FLETC’s solicitation identified 31 different types of pistol, rifle, and shotgun
ammunition. Fourteen of these ammunition types were hollow-point. As noted above, pistol and shotgun
ammunition types do not fall under colloquial definitions of “high-powered ammunition.”

FLETC Contract for “21.6 Million Rounds” of Training Ammunition”?

In February 2013, FLETC requested proposals for training ammunition. Media accounts cited the number
of rounds as 21.6 million.?* An examination of the solicitation documents, available at the Federal
Business Opportunities website (http://FBO.gov) shows several changes to the solicitation after its
release, including correction of the classification of ammunition being sought, and clarification of
language in the summary description.

The description of what was being sought included the total number of rounds, followed by a statement
that the price is to be provided for 1,000 round lots. The next column showed the number of 1,000 round
lots to be purchased. The unknown author®® of the 21.6 million round assertion seems to have multiplied
the total sought from the first column by the number of 1,000 round lots to be purchased. Hence two
requests for 100,000 rounds become 10 million each, and a request for 40,000 rounds becomes 1.6
million (40,000 x 40), for a mistaken total of 21.6 million.

The amended solicitation dropped one request for 100,000 rounds, and the amended summaries made it
clear that the solicitation clearly sought 140,000 rounds. The contract was awarded on February 21, 2013,
for less than $40,000.

18 Solicitation Number HSFLGL-12-B-0003, solicitation, July 19, 2012, p. 6-24.
19 Soljcitation Number HSFLGL-12-B-0003, amendment 2, August 16, 2012, p. 1-3.

20 Content in this section is an analysis of Solicitation Number: HSFLAR-13-Q-00014, as found at
https://www.fbo.gov/index?s=opportunity&mode=form&tab=core&id=82540780e445be72bef7699c0cd872f7& cview=1.
21 5eg, for example, “DHS adds 21.6 million rounds of ammo to its nearly 2 billion round stockpile,” February 7, 2013.
http://www.examiner.com/article/dhs-adds-21-6-million-rounds-of-ammo-to-its-nearly-2-billion-round-stockpile.

22 CRS has been unable to identify the original source of the claim made in multiple media reports circulating on the Internet that
the solicitation was for 21.6 million rounds.




