Understanding All-Hazards Emergency Management: 7
Instructor Guide



Session 7: Understanding All-Hazards Emergency Management

Time: 1 hour


Objectives:


At the conclusion of this session, the students should be able to:

7.1 Describe the rationale for all-hazards emergency management.

7.2 Identify the four functions that comprise emergency management.

7.3 Illustrate the two foundations of emergency management.

7.4 Identify at least three strategies or tactics associated with each of the four emergency management functions.

7.5 Discuss four principles of emergency preparedness.

7.6 Illustrate three qualities that characterize effective emergency managers.

7.7 Describe the key responsibilities and structures of local government in emergency management.

7.8 Describe the general role of voluntary and private-sector organizations in emergency management.

7.9 Discuss the general role of state governments in emergency management.

7.10  Describe the general role of the federal government in emergency management.

Scope:

Overview of the principles and rationale that comprise all-hazards emergency management and the major roles of governmental agencies. This is a broad overview that is less detailed than what might be covered in a course like Social Dimensions of Disaster through sessions 5 (All-Hazards Emergency Management), 21 (Emergent Multiorganizational Networks), 35 (Field Trip: American Red Cross), 36 (Field Trip: Local Emergency Management Agency); 37 (Field Trip: State Emergency Management Agency), and 38 (Field Trip: Federal Emergency Management Agency).

Readings:

1. Required Student Reading

Gary A. Kreps. 1991. “Organizing For Emergency Management.” Pp. 30-54 in Emergency Management: Principles and Practice for Local Government, edited by Thomas E. Drabek and Gerard J. Hoetmer. Washington, D.C.: International City Management Association.

2. Professor Readings

Michael K. Lindell and Ronald W. Perry. 1992. Behavioral Foundations of Community Emergency Planning. Washington, D.C.: Hemisphere Publishing Corporation (pp. 1-77, Chapters entitled: “An Overview of Emergency Management”; “Community Emergency Planning”; and “Functional Analysis of Organizational Response to Emergencies”).

3. Background References

Thomas E. Drabek. 1991. “Evolution of Emergency Management.” Pp. 3-29 in Emergency Management: Principles and Practice for Local Government, edited by Thomas E. Drabek and Gerard J. Hoetmer. Washington, D.C.: International City Management Association.


Emergency Management Institute. 1990. Introduction to Emergency Management. Emmitsburg, Maryland: Emergency Management Institute, Federal Emergency Management Agency (Unit II entitled “The Emergency Management Process”)

Thomas E. Drabek. 1996b. Social Dimensions of Disaster: Instructor Guide. Emmitsburg, Maryland: Emergency Management Institute, Federal Emergency Management Agency (Modules 5 “All-Hazards Emergency Management”; 21 “Emergent Multiorganizational Networks”; 35 “Field Trip: American Red Cross”; 36 “Field Trip: Local Emergency Management Agency”; 37 “Field Trip: State Emergency Management Agency”; and 38 “Field Trip: Federal Emergency Management Agency”).

Thomas E. Drabek. 1987. The Professional Emergency Manager. Boulder, Colorado: Institute of Behavioral Science, University of Colorado (especially Chapter 5 entitled “Perceptions of Successful Managers”, pp. 90-104).

Requirements:

1. It is recommended that the professor make a personal visit to at least the local emergency management office and the local chapter of the American Red Cross. Relevant local disaster plans and related literature will be helpful in bringing both context and professorial credibility to this session.

2. The professor should prepare the student handout that comprises the Appendix to this session: “Student Log: Emergency Management Functions, Strategies, Tactics.”

3. It is suggested that the professor open this session by dividing the class into four groups. Each group should be provided with two large sheets of paper (e.g., 36 x 24 inches) and a marking pen. Make the following assignments for each group and designate one student to be the group note taker and another to be the reporter.

4. Set the stage with the following instructions. “Based on your general knowledge and your reading of the Kreps chapter that was assigned, I will give you 10 minutes to prepare an outline of the key points that will form a response to the following problems. These should be written by the student I assigned to be the group notetaker. I will ask each reporter to briefly summarize the group response. The problems are as follows.”

a) Group 1: 1) What are the two foundations of emergency management according to Kreps? What cases, illustrations, or activities would help explain each? 2) What are three specific broad strategies or tactics that comprise the preparedness function?

b) Group 2: 1) What are four of the most important principles of emergency preparedness that were discussed by Kreps? 2) What are three specific broad strategies or tactics that comprise the response function?

c) Group 3: 1) What three qualities did Kreps identify that characterize effective emergency managers? 2) What are three specific broad strategies or tactics that comprise the recovery function?

d) Group 4: 1) What are the general roles or activities of the state and federal government in emergency management? 2) What are three specific broad strategies or tactics that comprise the mitigation function?

5. After the 10 minutes has expired, use masking tape to post the student responses in the front of the classroom. Allow each “reporter” 2-3 minutes to summarize the group conclusions. Then proceed to elaborate on each of the items posted using the material covered in the “Remarks” section of this session.

Remarks:

Objective 7.1

Rationale

1. What is the rationale for an all-hazards approach to emergency management?

a) Remind students of the enormous range of disasters and hazards that are relevant to tourism, hospitality, travel and related firms that were covered in Sessions 1 (“Overview of Disasters and Hazards in the U.S.A. Today”); 3 (“Overview of Disasters and Threats to Tourists”); and 4 (“The Nature and Types of Political Threats”).

b) Explain the concept of “disaster agent” “ . . . a class or category of phenomena that causes disasters, such as hurricanes, tornadoes, or explosions” (Drabek, 1996b, p. 2-6). Hurricane Bonnie (August, 1998) was a specific event which impacted the coastal areas of North Carolina before turning northward and causing extensive flooding in Virginia and elsewhere. Bonnie was the disaster, hurricane is the disaster agent. (“Bonnie Blows Ashore,” The Denver Post, Thursday, August 27, 1998, p. 1).

c) Although some disasters have unique requirements like the radiological monitoring needed in responses to a nuclear power plant accident, all disasters can be managed most effectively through the implementation of four broad functions.

d) Kreps (p. 40) stated the rationale like this. “The warning function can serve as a case in point. Regardless of whether the threat is a hurricane, a chemical spill, a flood, a tidal wave, or a nuclear emergency, what matters is whether people will understand, believe, and respond to warning messages.”

Objective 7.2

Four Functions

1. Remind students of the four functions that comprise emergency management: a) preparedness; b) response; c) recovery; and d) mitigation. These were introduced in Session 1.

2. Explain to students that writers in this field have not yet developed a standardized nomenclature so terms are used somewhat differently even though there is a broad consensus on the general concepts and framework.

3. When Kreps refers to “the warning function” in the above quotation, this is an activity that is better thought of as a broad strategy associated with both preparedness and response. Prior to a disaster, as part of the preparedness function, the National Hurricane Center has elaborate monitoring processes in place so that hurricanes can be detected and followed off the coast of Africa. Preparedness is the general function; warning is one of many preparedness strategies; and monitoring via radar is one of many tactics.

Objective 7.3

Two Foundations

1. Refer to the conclusions posted by group 1 and elaborate as required to insure that preparedness and improvisation are explained and illustrated. These are the two foundations of emergency management.

2. Refer students to Kreps 1991, pp. 30-33 for added detail.

3. Highlight the two sidebars that illustrate improvisation (p. 32 – tornado response) and preparedness (p. 33 – flood response).

Objective 7.4

Strategies and

Tactics

1. Distribute the student handout (see Appendix for this session). Suggest to students that they use this handout as a note-taking device throughout the course to record various strategies and tactics relevant to each of the four functions. By the end of the course they will have a useful summary.

2. Refer to the conclusions reached by all four groups regarding the four functions and supplement as required to insure that at least three strategies are identified for each. (See Drabek 1996b for additional examples).

3. Mitigation activities: “ . . . 1) occur before the emergency or disaster; 2) eliminate/reduce the probability of occurrence; 3) include actions to postpone, dissipate or lessen the effect; 4) may also occur after a disaster as officials seek to rebuild better and implement ‘lessons learned.’” (Drabek 1996b, p. 5-5).

Examples of mitigation strategies include:

a) building codes (a tactic would be a specific fire code or mobile home tie down requirement)

b) land use management (a tactic would be a flood zoning restriction)

c) public education (a tactic would be the implementation of a tornado awareness campaign)

4. Preparedness activities: “ . . . 1) lessen disaster damage; 2) enhance disaster response operations; 3) prepare organizations and individuals to respond.” (Drabek 1996b, p. 5-6).

Examples of preparedness strategies include:

a) Creation and maintenance of emergency operations centers (EOCs) (a tactic would be the implementation of upgraded radio equipment to facilitate multiagency communications).

b) Creation and maintenance of warning systems (a tactic would be implementation of an automatic telephone dialing system to enable a voice message to be dispersed rapidly to all EOC personnel).

c) Training and exercising emergency response systems and personnel (a tactic would be a specific community disaster exercise wherein students pose as air crash victims and emergency services personnel are evaluated on their response).

5. Response activities: “ . . . 1) provide emergency assistance; 2) reduce probability of additional inquiries or damage; 3) speed recovery operations.” (Drabek 1996b, p. 5-7).


Examples of response strategies include:

a) Emergency medical assistance (a tactic would be the short term use of ambulances under a cooperative agreement of understanding from several nearby counties to transport train crash victims to hospitals; establishment of such agreements is preparedness).

b) Shelter/evacuation (a tactic would be short term use of school busses under a cooperative agreement of understanding to transport hotel occupants to nearby schools for sheltering prior to an approaching hurricane; establishment of such agreements is preparedness).

c) Search and rescue (a tactic would be formation of a specific SAR team using personnel from several different agencies, e.g., local fire, urban search and rescue and search dogs, to locate victims and recover bodies from a large hotel impacted by a terrorist bomb).

6. Recovery activities: “. . . 1) return systems to normal levels; 2) short-term and long-term.” (Drabek 1996b, p. 5-7).

Examples of recovery strategies include:

a) Damage assessment (a tactic would be the formation of teams to inspect the structural integrity of all highway bridges following a major earthquake).

b) Crisis counseling (a tactic would be the formation of multiple teams of clergy and social workers to be on-scene at disaster application centers to aid tornado victim families who lost homes).

c) Temporary housing (a tactic would be the acquisition of trailers from the Federal Emergency Management Agencies for use by victim families during reconstruction or repair of badly damaged homes).

Objective 7.5

Principles

1. Refer to the conclusions of group 2 and elaborate as necessary to highlight the eight principles discussed by Kreps (1991, pp. 33-37). For quick reference these are as follows (extracted from Drabek 1996b, pp. 5-10 – 5-11).

a) Preparedness and improvisation are foundations of emergency management. Various emergency task domains must be identified and a consensus must be reached on who is going to perform them (preparedness). But every disaster presents unanticipated demands, so the capacity to improvise also must be built.

b) Preparedness is a continuous process. Plans become out-of-date quickly and turnover in agencies may neutralize agreements reached previously.

c) Preparedness reduces unknowns during an emergency. By asking “What if,” effective emergency managers encourage their staff and participants in other agencies to consider ranges of unique events. The exact disaster and related demands can never be anticipated completely, but such exercises reduce the range of unknowns.

d) Preparedness is an educational activity. People who are going to implement a disaster plan ought to be involved in creating it. This insures they will understand it, but newcomers must be educated regarding their roles.

e) Preparedness is based on knowledge. Disaster plans rooted in myths about how people behave will fail. Emergency managers must have knowledge of disaster behavior that has been proven scientifically.

f) Preparedness evokes appropriate action. It is not just the speed of response that is critical, but the response must fit the disaster demands. Too often limited damage containment efforts prevail over damage assessments resulting in duplication of effort and poor allocation of resources.

g) Resistance to emergency preparedness is a given. Too often local officials and emergency managers assume, wrongfully, that routine procedures will meet the demands of disaster. Also, there are more pressing matters to deal with every day.

h) Modest planning is a reasonable goal. Excessively detailed planning is inappropriate for low probability events, both because it is too costly and because the events can not be well predicted. Lengthy written plans tend to be ignored when disaster strikes. Streamlined action plans that allow for flexibility are more appropriate for disaster demands.

2. Ask students to illustrate several of these principles based on the CEO presentations in Session 6 and the case study material reviewed in Sessions 5 and 6. For example, in the Port Arthur incident the Site Manager emphasized that there was a lack of preparedness so various inappropriate actions took place, e.g., his efforts to coordinate people without a bull horn so he could be heard.

Objective 7.6

Managerial

Characteristics

1. Refer to the conclusions of group 3 and elaborate as necessary to highlight the three characteristics emphasized by Kreps (1991, pp. 49-50). For quick reference these are as follows:

a) Professionalism: successful directors were perceived by those in other agencies as having specialized knowledge and being capable of mediation, integration, and compromise rather than as minimally informed autocrats.

b) Individual qualities: successful directors were perceived as having good communication and human relations skills and control under stress.

c) Emergency management activities: successful directors were concerned about issues confronting the local community and were highly visible in the efforts to deal with these rather than being an isolated individual focused on traditional civil defense priorities.

2. Emphasize that the key conclusion from the study summarized by Kreps (p. 50) is this: credibility is earned through performance.

3. Ask students to offer examples from the CEO presentations and the case study materials in Sessions 5 and 6 that illustrate aspects of these conclusions.

Objective 7.7

Local Government

Responsibilities

1. Explain to students that there are many responsibilities of local government in emergency management and a large number of agencies that are involved. The intent here is to gain a perspective and awareness, not a detailed analysis.

2. Emphasize that all assistance received from state or federal agencies is supplemental to local resources. Hence, local governments are the key agency responsible for the protection and safety of citizens in both disaster and non-disaster circumstances.

3. Key responsibilities include:

a) Emergency Operations planning

b) Emergency communications

c) Alerting and Warning

d) Emergency Public Information

e) Continuity of Government

f) Shelter

g) Many others

4. Key structures include:

a) County Commissioners

b) County Manager

c) County Sheriff

d) County Emergency Manager

e) County Public Works Director

f) County Health Office

g) City Council

h) City Fire Chief

i) City Police Chief

j) Others

5. Remind students of the discussion of “emergency management organization” in Kreps (pp. 46-48).

Emphasize the key point: there is great diversity in the structures that have evolved within local governments across the U.S.A. This reflects the high degree of decentralization that contrasts sharply to other nation states like Japan. Also, most emergency management activities occur at the local level, being supplemented in highly specialized ways with specific but limited resources flowing from state and federal agencies.

Objective 7.8

Voluntary and

Private-Sector

Organizations

1. Ask students which voluntary and private-sector organizations were identified by the CEOs and in the case study materials discussed in Sessions 5 and 6. List these on the chalkboard as they are noted. What key activities or roles did they perform?

2. Explain to students that since 1972 coordination among voluntary organizations has been improved through procedures established and maintained by the National Voluntary Organizations Active in Disaster (NVOAD).

a) annual national meetings

b) many state level VOADs have formed

c) example member organizations include: Adventist Community Services; American Radio Relay League, Inc.; American Red Cross; Catholic Charities U.S.A.; Christian Reformed World Relief Committee; Church World Service; Friends Disaster Service; Mennonite Disaster Service; REACT International, Inc.; the Salvation Army; Volunteers of America; World Vision; and others (extracted from Drabek 1996b, p. 5-13).

3. In local communities, as specific disaster demands are generated, private-sector organizations are called upon. Typical examples include:

a) Following Hurricane Bob, many restaurants were without power so they donated food product in freezers for victims in shelters. (See Drabek 1994b, p. 180).

b) Prior to Hurricane Iniki, available shelter space was filled quickly on the island of Kauai. Local officials requested that selected hoteliers make their facilities available to serve as official community shelters for both tourist and residential populations. (See Drabek 1996a, pp. 53-55).

Objective 7.9

State Government

Responsibilities

And Structures

1. Refer to the conclusions posted by group 4 and emphasize that the role of state governments was not discussed in the assigned reading (Kreps 1991) so this group had to rely on case study materials and personal knowledge. (For more detail see Drabek 1996b, pp. 5-14 and 5-15 from which the following was extracted).

2. Elaborate briefly by listing the following state government responsibilities. Emphasize that these are illustrative not comprehensive. 

a) Enact emergency management legislation, e.g., state disaster act, fire regulations, etc.

b) Provide link to access resources, e.g., state resources like the National Guard and Federal resources. The state is the linking pin between local and Federal.

c) Special Responsibilities of the Governor’s Office include:

1) Activate state emergency plan

2) issue state/area emergency declarations

3) activate contingency funds or reallocate funds

4) apply for and monitor Federal assistance

3. Elaborate briefly by listing the following state government structures. Stress that state governments also vary widely in the types of structures that have been created and the nomenclature used. Emphasize that these are illustrative not comprehensive.

a) Governor’s office

b) Adjutant General (Air and Army National Guard)

c) State Office of Emergency Management

d) State Health Department

e) State Police

f) Environmental Protection

g) Others

Objective 7.10

Federal Government

Responsibilities 

And Structures

1. Refer to the conclusions posted by group 4 and emphasize that the role of the Federal government was not discussed in the assigned reading (Kreps 1991) so this group had to rely on case study materials and personal knowledge. (For more details see Drabek 1996b, pp. 5-16 to 5-21 from which the following was extracted).

2. While civil defense and natural disaster relief were federally sponsored programs that date back decades, in 1979 President Jimmy Carter created a new organization that was designed to integrate programs and activities that have evolved in over 100 different federal agencies—the Federal Emergency Management Agency (FEMA).

a) 1803 – Congress responded with legislative action that enabled the use of Federal resources to the State of New Hampshire and the city of Portsmouth following a disastrous fire. This was the first piece of disaster legislation.

b) “1916 – Council of National Defense was established by Congress to direct state and local defense councils in war-related activities; dissolved at end of World War I on November 11, 1918.” (Drabek 1996b, p. 5-16).

c) Civil Defense programs were reinstituted during World War II and in 1950 the Civil Defense Act of 1950 was passed.

d) FEMA was established within a framework known then as Comprehensive Emergency Management (CEM).

e) Under President Reagan, the FEMA was continued, but a new framework was introduced that emphasized a higher priority on civil defense and national security emergency preparedness, i.e., Integrated Emergency Management Systems (IEMS).

f) Under President Clinton, the term “All-Hazards Emergency Management” has been adopted and has been accepted by most state and local emergency management agencies. Civil defense and national security concerns are part of the “All-Hazards” approach, but do not have the relative degree of priority as was implemented during the Reagan and Bush administrations.

3. Describe the following: Federal government responsibilities. Emphasize the following are illustrative, not comprehensive.

a) Provide legal authorities, e.g., Robert T. Stafford Act (details disaster recovery process).

b) Provide financial resources, e.g., Presidential Declaration for disaster recovery; matching fund program with states for certain activities (Emergency Management Assistance Program ) (EMA).

c) Provide research funds, e.g., FEMA, National Science Foundation (NSF), U. S. Geological Survey (USGS).

d) Provide technical information and training, e.g., courses and related materials are developed at the National Emergency Training Center (NETC) in Emmitsburg, Maryland.

4. Describe the following Federal government structures. Emphasize that these are illustrative, not comprehensive.

a) FEMA locations: In addition to its headquarters unit in Washington, D.C., there are Regional Offices in ten locations across the U.S.A., whereby the activities of various states are coordinated, e.g., San Francisco, California; Denver, Colorado; Philadelphia, Pennsylvania, etc.

b) FEMA units: 1) Operations Support (administration); 2) Preparedness, Training and Exercises; 3) Federal Insurance Administration (flood); 4) Mitigation (includes earthquake and floodplain management); 5) Response and Recovery (coordination of Federal Disaster Assistance); and 6) U.S. Fire Administration (support and training of local fire fighters).

c) Federal Response Plan (FRP): comprised of 12 Emergency Support Functions (ESFs) to which one lead Federal agency has been designated (ESF6, Mass Care, is the single exception in that it has been assigned to the American Red Cross, a private voluntary agency). One to two dozen other Federal agencies serve as support units for each ESF.

1) example: ESF3 (Public Works and Engineering) has been assigned to the Department of Defense (DOD) and the Army Corps of Engineers. But when specific resources or actions are required they may task any one of several other agencies, like the U.S. Coast Guard.

2) 12 ESFs: 1) Transportation; 2) Communication; 3) Public Works and Engineering; 4) Firefighting; 5) Information and Planning; 6) Mass Care; 7) Resource Support; 8) Health and Human Services; 9) Urban Search and Rescue; 10) Hazardous Material; 11) Food; and 12) Energy.

Supplemental

Considerations

1. At the conclusion of this session emphasize that when a disaster occurs dozens, maybe hundreds, of different agencies may be involved that must be coordinated. Ideally, a system of shared governance among the various partners is implemented through a management system that is divided into four functional groups.

a) Policy: senior public officials in state, county, and municipal governments, e.g., Governor, County Manager, City Manager, Chief of Police, Fire Chief, etc.

b) Coordination: staff to the policy group, e.g., assistance and deputies of the agencies comprising the policy group.

c) Operational Response Group: oversight and command of those on the scene, e.g., operational supervisors of the units in the field.

d) Field Response Group: on-scene coordination, e.g., lower level supervisory personnel who make tactical decisions.

2. Conclude this session by asking students to relate the information from this session to the case study materials and the CEO presentations (Sessions 5 and 6).

a) What lapses were noted in the coordination of responses by private sector executives and their employees with those of emergency managers and responders?

b) What examples were provided of customer experiences of being caught between the private sector response (e.g., hotel staff) and that by government personnel?

c) How might stronger private-public partnerships have improved the responses?

Course Developer 
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