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PREFACE

In 1969, Hurricane Camille broke the windspeed indicator in Pass
Christian, Mississippi at 214 mph, but in nearby Gulfport, Civil Defense
Director Wade Guice didn't need to take an exact measure of the
hurricane's fury to know his problems were only beginning. His com-
munity lay in shambles around him.

A year later, Corpus Christi City Manager Marvin Townsend braced as
Hurricane Celia ripped across Padre Island and crashed into the heart of
his south Texas City, leaving death and widespread devastation in its
wake.

The following year, dentist Jim Granbury was celebrating his first
full week in political office as the new Mayor of Lubbock, Texas, when
the warm, humid quiet was changed to the sounds of a blast furnace as
tornadoes tore a mile-wide path through the center of town. Automobiles
and telephone poles tumbled through the air like leaves in an autumn
breeze, and people were dying.

Each of these local government managers entered into the world of
major disasters with little or no warning, formal training, or ex-
perience in solving the seemingly insurmountable problems associated
with such large natural phenomena. Yet all three were highly successful
in leading their cities through the response and recovery phases of
those disasters, and into ongoing preparedness phases which have in-
creased their levels of emergency management capabilities.

Frequently, the postdisaster story is less happy--and much less
successful--in many cities and towns. Why? In what way were the three

abovementioned cities, and the three managers, "different"?



The delineation of “Emergency Management" as a separate and
specific body of knowledge within the field of Public Administration is
a fairly recent innovation, finally codifying the exact "science" of
managing disasters and emergencies. This project by Thomas Drabek is a
penchmark effort in that regard. ..Drabek has chosen to wade deeply into
the hazy waters of the subjectives of success. Further, he has emerged
with a cogent and coherent academic description of what those of us who
work in emergency management have known intuitively for years: success-
ful emergency managers are different--not in what they think, but rather
in how they think.

In this project, Drabek identifies and documents successful “coping
strategies” for emergency managers who daily contend with the environ-
mental uncertainties attached to both function (dealing with sudden
disasters) and organization {the bewildering array of agencies and en-
“ities at local, state and federal levels and associations of governmen-
tal and nongovernmental officials). He also outlines several key dif-
ferences in their application for urban vs. rural settings. He further
suggests that the most successful of emergency managers use a larger
number of those strategies, often c?ncurrent1y.

But more importantly, throughout the project run two nearly con-
tinuous, but elusive threads of *"successful emergency management”,
clearly traced and articulated for the first time. They even form the

subtitle of this volume: “Structure and Strateqy". Indeed, it was

structure and strategy which "made the difference" for Gulfport, Corpus
Christi and Lubbock.

Strategy becomes a key to success not only in terms of the in-
dividual “coping strategies" identified by Drabek, but also in the

realization that emergency management itself is a strategic rather than

tactical subject. "The difference" lies more in concept than in proce-
dure, as Drabek infers that emergency management is a misnomer. He
don't manage emergencies; at best, we prepare for them and/or respond to
them. Successful emergency managers are actually successful problem-
solvers, capable of reacting quickly to rapidly changing problems and
scenarios with a large and varied bag of tools {(“"coping strategies") in
an environment of compressed time and limited resources.

Structure is a closely related success key in that people and or-
ganization are the vehicles through which successful emergency managers
get things done. Thus, the process often becomes more important than
the product. Drabek, for instance, cites planning as a domain for
several key "coping strategies" and vividly brings home the point that
it is the planning process, as well as the inter-organizational
relationships inherent in that process, rather than the plan itself,
which can make "the difference" for emergency managers.

For those everywhere who have dedicated themselves to the protec-
tion of our citizens and their property from disasters and emergencies,
and who often feel like they are “flying by the seats of their pants®,
this project will have a most comforting, even confirmatory ring to it.
For that alone, emergency managers as a profession will long remain
grateful to Thomas Drabek and the National Science Foundation for this

remarkable work.

Bruce Marshall®

National Emergency Training Center
Federal Emergency Management Agency
1987

*Agy opinions, findings, conclusions, or recommendations expressed in
this statement are those of the author and do not necessarily reflect
the views of the Federal Emergency Management Agency.
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EXECUTIVE SUMMARY

There is much wisdom within the minds of the men and women who
daily carry out the functions of local government. This research
project sought to capture and codify some of it especially for those whc
recently have assumed an emergency management agency directorship. More
seasoned directors may encounter little that is new, but it is hopec
that the conclusions will have a confirmatory ring to them. This
analysis is also intended to assist academics, and other practitioners,
to better understand the sources and forms of constraint that confront
those in local emergency management. This is not an effort to justif)
various shortcomings, but rather to shed new light on the structural
sources of limitation. Success in local emergency management--like the
structures and strategies through which it 1is attained--affects the

level of preparedness of the entire nation.

Objectives

The question examined in this study was, "What are the ke
managerial structures and strategies used by successful local emergenc:
management agency directors to maintain agency integrity and improv
community preparedness?" Agency integrity is reflected in perception:
of agency credibility (positive image and capability), heightened aware
ness of the need for the agency (mission justification), and an expande
resource base (budget, staff, equipment). This question stimulate

three more specific research objectives:

. Identify the key managerial strategies used by successfu
local emergency management agency directors;
° Document cross-agency linkages patterns;
Xiv

° Ascertain similarities and differences in strategies used
among directors in rural vs. urban organizational environ-
ments.

Methods

A nomination process was used to identify 12 local directors
(Phase 1) whose emergency management programs were perceived to be ef-
fective and whose jurisdictions met additional design criteria, e.g.,
community size, geographical location. The goal was to explore poten-
tial differences and similarities among communities of differing sizes,
rather than to determine which strategies were used most frequently
among all jurisdictions within the nation, most of which are relatively
small.

On-site interviews were conducted with each Phase I director and
executives in seven types of local contact agencies, e.q., police, fire,
elected officials. A multistage randomization procedure was used to
select 50 additional directors (Phase II), from whom telephone inter-
views were requested. Additional data were collected from all inter-
viewees through a questionnaire. Unusually high return rates were ob-
tained, i.e., questionnaire data were obtained from 98% of the Phase 1l
directors, either initially or through telephone follow-ups.

The nomination process used to identify the Phase I directors was
validated through a goal attainment measure. That is, these directors
had accomplished more of the program-related tasks than the randomly
selected Phase II group. Also, information provided through interviews
with contact agency personnel offered further confirmation. A small
sub-sample of "less successful" directors was established using the goal
attainment measure. This permitted three points of comparison for both

structures and strategies among communities of different size.

XV



Major Findings

A1l of the Phase I directors regularly used five of the 15 ke
strategies that had been discovered through extensive study o
managerial behavior (Pennings, 1981). Thus, they developed constituenc
support by actively trying to increase the resource base of other loca
agencies (1A). They extended their agency through the use of committee
(2) and joint ventures (4) whereby executives in other local agencie
were encouraged to buy into the emergency management program. They ar
ranged for outside experts (11) to make appearances in a variety of set
tings. Finally, they tried to nip in the bud controversial or poter
tially threatening issues before they got out of hand (6--agenc
control).

Undoubtedly reflecting the less complex organizational environmer
in which they operate, Phase I directors in the smallest jurisdictior
used six of the strategies less frequently than did their counterpari
in larger communities: cooptation (3); coalition formation in publ
(5A) and informal settings (5B); mergers (9A); innovation, adoption of
microcomputer (12B); and regulation (14). However, Phase I directors
smaller communities used all of the strategies far more extensively th
did those who were selected randomly (Phase II) from less populat
jurisdictions.

Most of the Phase I directors used all but one of the 15 ki
strategies. They used them more frequently than the Phase II directo
who had been selected randomly. The exception was strategy (9A)--pu
for mergers. Only two of the 12 Phase I directprs indicated that th
nad pressed officials to relocate the emergency management functi

elsewhere in 1local government. Except for this strategy, Phase

Xvi

directors reported higher use rates than did a small sub-sample of less
successful directors.

In short, these 15 managerial strategies are used by directors of
lTocal emergency management agencies. Those who are most successful use
them more extensively. The rate of use for most, but not all, however,
varies by community size.

Phase I directors functioned within networks that were more in-
tegrated than those found elsewhere. The following were among the

structural requirements documented for the successful directors.

° Community agencies with disaster related responsibilities
and state DES officials were contacted frequently.

. When these contacts were made, persons consulted were near
the top.

. Interagency agreements were formalized rather than being

left to casual understandings.

. Except for public works departments, whose involvement was
Tower, two or more joint programs were maintained with each
of the other types of local agencies studied by over one-
half of the Phase I directors,

. Memberships in other community organizations provided over
one-half of the Phase I directors with additional settings
wherein they interacted with personnel from four of the
eight types of agencies studied.

When the data base was separated according to community size, cer-
tain features of these interagency networks varied significantly. Most
important among these were the following.

° Directors within mid-sized communities reported slightly
higher rates of agency contact for seven of the eight agency
types. The exception was elected officials; directors in
the smallest communities had the highest rates of contact
with them.

. The larger the community, the less frequently the local
emergency management director maintained contact with the
director of other local agencies aside from one type--state
DES offices. Typically, directors in lardger communities
contacted middle level managers or assigned liaison person-
nel, whereas those in smaller communities were linked to the
agency head.

xvii



. As the size of the community increased, the use of for:
malization increased, except for agreements with elected of:

ficials.

. Directors in smaller towns made less extensive use of joim
programs.

. Overlapping organizational memberships were reported mos

frequently by the successful directors in small communities

Conclusions

While their emphases differ, the strategies for coping with en
vironmental uncertainties used by local emergency managers parallele
those documented for other executives. In an abstract sense, then
directing an emergency management agency has many parallels to managin
any other type of organization. The strategies used must be consisten
with certain characteristics of the community, including its size.

Structural analysis of cross-agency linkage patterns revealed tha
the more successful directors participated in structures that were mor
integrated. Thus, both the formation and maintenance of interagenc
structures are critical for agency effectiveness. Insuring the in
tegrity of these invisible webs of social bonding is a key strategy fo
success.

Newly appointed local emergency management directors are advise

to consider the following-approaches to their work:

. Meet and greet agency heads.
. Establish personal credibility and commitment.
. Use your past background.
. Engage in consensus-building activities.
. Seek to coordinate, not control.
. Establish media relationships.
. Continue professional development.
xviii

. Establish a professional network.

. Recognize that tenacity is essential.

In addition to these general themes, advice is offered to new directors
regarding their dealings with five groups: 1) elected officals, 2)
state DES, 3) business community, 4) volunteer organizations, and 5)
family members.

While ascertaining the future of emergency management was not the
objective of this research project, the data revealed four somewhat in-
terdependent sources of constraint: 1) disaster events; 2) interest
group mobilization; 3) policy adjustments; and 4) certain developmental
trends that will be continued into the next century, e.g., increased
professionalism and clarified organizational domain. The interviews
with these 62 directors suggested the following action agenda for the
emergency management community:

. Enhance the professionalism of emergency managers.

. Increase a consensus that a distinctive coordinating func-

tion comprjses the prime mission of local emergency manage-
ment agencies.

. Accept the structural variation in the location of the emer-
gency management function within local government.

‘e Expand the use of computer technologies.

. Improve public acceptance.

XiX



PART ONE

INTRODUCTION



CHAPTER I
OBJECTIVES, THEORY, AND METHOO

Research Objectives

While "emergency management" encompasses many jobs ranging from
building code enforcers to first responders like police or paramedics,
this book focuses on a single occupational group--directors of local
emergency management agencies. In some communities the agencies are
still referred to as civil defense offices; in others these have
hyphenated names that reflect new tasks, yet maintain a linkage to a
past identity. The tasks performed, the official names, and the struc-
tural location within local government vary somewhat as one moves from
state to state.

Directors of the local agencies do have their counterparts within
state and federal level bureaucracies, but neither of those two situa-
tions is directly similar to that of the local emergency manager. The
question examined in this study was: "“What are the key managerial
structures and strategies used by successful local emergency management
agency directors to maintain agency integrity and improve community
preparedness?” Agency integrity is reflected in perceptions of agency
credibility (positive image and capability), heightened awareness of the
need for the agency (mission justification), and an expanded resource
base {budget, staff, equipment).

This question stimulated three specific research objectives:

1) Identify the key managerial strategies used by successful lo-
cal emergency management agency directors.

2} Document cross-agency linkage patterns.
3) Ascertain similarities and differences 1in strategies used

among directors in rural vs. urban organizational environ-
ments.



This comparative study of a relatively small number of carefully

chosen agencies is intended to be especially helpful to those whe

recently have assumed an emergency management agency directorship. Whal

follows is not a manual or checklist for success; rather, aspects o

the experience base of a number of local directors has been codifie

and interpreted. Those who have struggled to maintain emergenc

management programs over the years have invaluable knowledge about th

process. This study was an attempt to tap into their wisdom so that i

might be shared. More seasoned directors may encounter little that i

new, but it is hoped that the conclusions will have a confirmatory rir

to them.

This analysis is also intended to assist academics and other pra
titioners to better understand the sources and forms of constraint th
confront those in local emergency management. This is not an effort

justify various shortcomings, but rather to bring a new level of unde

standing of the structural sources of limitation because their succes

like the structures and strategies through which it is attained,

fects the level of preparedness of the entire nation.

Theory
It is critical to understand the assumptions implicit in

theoretical perspective that guided this study. After these have b

specified, the framework that directed the data collection and analy
will be outlined.

Key Assumptions
The research objectives were approached theoretically throug

“Stress-strain" perspective. This refers to an evolving set of i«

that have developed over several years (see Drabek and Haas, 1969; |

and Drabek, 1973; Drabek and Haas, 1974). They have served as a useful
guide for interpreting other aspects of emergency Mmanagement such as
emergent search and rescue networks (Drabek et al., 1981; Drabek, 1983)
and mitigation processes (Drabek, Mushkatel, and Kilijanek, 1983). The
stress-strain perspective assumes that organizational members are ac-
tively involved in an ongoing series of bargaining transactions. While
structural features such ag size, complexity, or formalization limit
the freedom available to members, their behavior reflects continuing
evaluations and negotiations. Managers' behaviors are rooted in the
desire to protect agency integrity, and proposed changes are all
evaluated in terms of potential impacts on agency autonomy, security
and prestige.

This does not mean that operating goals are irrelevant, but
neither are they totally constraining or stable. Like other aspects of
the organizational structure, notions of goal are used as bargaining
chips in conflict areas that comprise the behavioral reality of or-
ganizational life. In addition to goal and mission statements,
however, managers use these three criteria--autonomy, security, and
prestige--to assess proposed changes. Collectively, they are the cur-
rency of organizational integrity. The bargaining processes which con-
stitute executive life take on a new meaning when one views them from
this vantage point.

There are other sources of constraint because the normative struc-
ture of all organizations is far more complex than definitions of goal
imply. For example, organizational domains (Thompson, 1967} are com-
prised of  expectations that specify tasks, authority, prestige or
deference, affect, and sanctions (see Haas and Drabek, 1973, pp. 178-

181}. Overlaid on this web of constraint are the interpersonal struc-



ture (e.g., friendship patterns) and the resource structure (e.g.,
radio equipment, agency budget). A1l three structures of constraint
limit the freedom of managers as they act to accept some policies,
push for the adoption of others, and resist implementation of many. We
lack a calculus for aggregating this complex mix of constraints, yet,
the crude analyses completed to date underscore the presence of struc-
cured strains which preclude actions satisfying to all parties. MWithin
these networks of strain, however, managers act--at least effective
ones do.

Seven key assumptions about managerial behavior are implicit in the
stress-strain perspective:

1) Good managers act; they are- not passive_recipients or robots
simply following directives from superordinates.

2) Evaluations of potential actions reflect three criteria--
autonomy, security and prestige.

3) Action choices are constrained by three interdependent
structures--normative, interpersonal, and resource.

4) Aspects of these constraint structures are jnconsistent;
thus, in varying degrees all organizational personnel must
deal with structured strain.

5) Organizational environments are uncertain.

6) Program opposition is assured; resources are perceived at
being limited.

7) Successful managers must have a: (a) high tolerance for am-

biguity and conflict; (b) commitment to and vjsion for agenc)
mission; and (c) belief that they can make a difference.

A Framework for Analysis

Aspects of the stress-strain perspective parallel observations made
by others. For example, when Anderson (1969) dissected the horizonta
and vertical structures of civil defense agencies, what he founc

reflected Thompson's (1967) analysis of environmental uncertainty as i

way to understand managerial behavior and organizational change. An-
derson (1969) concluded:

...civil defense offices tend to be hampered by undue uncer-

tainty with regard to many of their important organizational

dimensions such as their authority relations, task domains,
internal structures and public support (p.l)....In order to
remain viable, organizations must learn to cope with uncer-
tainty. That is, they must establish strategies which enable

them to reduce instability and indefiniteness in their inter-

nal structures and environments....In terms of uncertainty

brought in by competition from the environment, organizations

may turn to a strategy of cooperation, for example, agreement

may be reached whereby limited resources are shared by those

organizations in need of them and thus making for a stable

resource base for all those concerned (p. 5) [emphasis
added].

Although Thompson focused primarily on private firms and efforts
by managers to implement what he called "the norms of rationality," he
offered perceptive analyses of strategies for coping with environmental
uncertainty: 1) coalescing actions, e.g., joint ventures; 2) monitor-
ing activity, e.g., surveillance; 3) coopting efforts, e.g., absorption
of threatening groups; and 4) contracting, e.g., establishing service

\
agreements. Many of these iﬂeas paralleled the actions documented ear-
lier by Selznick (1949) in his insightful analysis of the adaptations
made by personnel associated with the Tennessee Valley Authority.

More recently, other observers of managerial behavior have tried to
synthesize the mechanisms by which power flows within and among or-
ganizations. Pfeffer (1981), for example, identified six political
strategies that had been documented in various studies: 1) selective use
of objective criteria (e.g., in budget allocation decisions); 2) the
outside expert; 3) controlling the agenda (e.g., "...one of the. best and
least obtrusive ways of exercising power is to prevent the decision
issue from surfacing in the first place"; 4) coalitions; 5) cooptation;

and 6) committees (adapted from Pfeffer, 1981, pp. 137-177).



Some theorists, for instance Child (1972), have speculated that
there are critical relationships between strategy and structure. This
is in sharp contrast to contingency theories of organizations which hold
that there is no one best way to organize. These date back to the in-
sightful studies of Lawrence and Lorsch (1969), who compared the struc-
ture of effective firms that manufactured cardboard boxes with those in
more turbulent environments, like plastics firms. They found that the
most effective structure or design within one set of contingencies will
wot fit the reguirements of other situations. In short, organizational
structure or form is contingent upon environmental qualities--
especially the degree of stability. Certain qualities of the environ-
ment, structure, or task preclude the specification of a single optimal
design (Gerwin, 1981).

In contrast, Child (1972) argued that contingency theories of or-
ganization had overlooked a key variable--strategic choice.  Organiza-
tions are human creations that are not tightly coupled to environmental
forces. Rather, all qualities of environment are filtered, and at
times systematically distorted, by organization members who are strug-
gling to maintain the integrity of their respective units. Thus, as
Weick (1981) put it, organizational environments do not exist objec-
tively, they are enacted selectively. Organizational executives, to
some extent at least, choose the environments within which they will
operate.

Carrying this possible link between strategy and structure one more
step, Miles, Snow, and Pfeffer (1974) proposed four distinct managerial
types, each differentiated by a core set of strategies. Pfeffer (1982,

pp. 157-162) summarized these as follows:

1. Domain Defenders--organizations whose top managers per-
ceive little or no change and uncertainty in the en-
vironment and who have little inclination to make any-
thing other than minor adjustments 1in organizational
structure and processes.

2. Reluctant Reactors--organizations where top managers
perceive some change and uncertainty...but are not
likely to make any substantial...adjustments until
forced to do so by environmental pressures.

3. Anxious Analyzers--organizations where top managers per-
ceive a good deal of change and uncertainty...but wait
until competing organizations develop a viable response
and then quickly adopt it.

4. Enthusiastic Prospectors--organizations whose top
managers continually perceive (almost create) change and
uncertainty...and who regularly experiment with poten-
tial responses to new environmental trends ({Pfeffer,

1982, p. 158; adapted from Miles, Snow, and Pfeffer,
1974, p. 257},

Recasting Thompson's formulation slightly and developing many of
che implications further, Pennings (1981) provided a scheme that was
ised in this study to conceptualize and measure managerial strategies.
\s noted in Figure I-1, Pennings (1981) enumerated 11 strategies that
janagers use in their efforts to cope with aspects of environmental un-
sertainty. This study attempted to determine whether any or all of
shese would be relevant to directors of local emergency management
igencies.

As will become clearer as this book unfolds, local emergency
anagement agencies are quite heterogeneous. In most, but certainly not
111 communities, a disaster preparedness agency can be identified
~eadily. Typically, the prime mission of these units is to enhance
:oordination, both among local agencies (horizontally) and with state
ind federal bureaus {vertically) prior to and following disasters. The
idministrative location of these units within the structure of Tlocal

jovernments varies widely, however, and remains in a state of flux.



FIGURE I-1

COPING STRATEGIES FOR ENVIRONMENTAL UNCERTAINTY

fForestalling Forecasting Absorption

Coping Strategies

HORIZONTAL MERGER X b

VERTICAL MERGER X

JOINT VENTURE %

INNOVATION b

PRODUCT DIFFERENTIATION X

REGULATION X % X

OVERLAPPING MEMBERSHIP X X X

ORGANIZATIONAL INTELLIGENCE X X

FLOWS OF PERSONNEL X X

LISCENSES AND IMITATIONS %
X

ANTITRUST SUITS

{Pennings, 1981, p. 441)
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While many agencies function with relatively high autonomy and
visibility, others are nested within law enforcement, fire, or public
works departments. In a few locales, disaster preparedness functions
are highly decentralized. Thus, maintenance of an emergency operations
center may be assigned to one unit, while disaster exercise planning or
warning system design may be assigned to another. This variability and
temporal flux characterizes emergency management today. In identifying
and bounding the units of analysis for this study, this organizational
reality had to be confronted and dealt with carefully.

The stress-strain perspective suggested that the relationships
among five general factors should be examined: director, agency, and
comuunity characteristics, managerial strategies, and qualities of the
interorganizational network. With this conceptual scheme as a tool, a
global framework was constructed to guide the data collection processes
(see Figure 1-2). Once this framework for analysis was constructed, the

data collection procedures were designed.

Methods

A detailed statement that describes the study methods appears as
the Appendix. Commentary here is confined to brief discussion of the
advisory committee functions, the site selection criteria, and the data

collection procedures.

Project Advisory Committee

Recent research on several aspects of emergency management has
documented the significance of advisory committees (see Drabek et al.,
1981; Yin and Moore, 1985). Ten individuals were selected to provide a
variety of perspectives and liaison assistance. The quality of the data

collected was enhanced significantly by their assistance, but they per-



FIGURE 1-2

MAJOR THEORETICAL CONCEPTS

DIRECTOR AGENCY COMMUNITY
CHARACTERISTICS CHARACTERISTICS CHARACTERISTICS
MANAGERIAL INTERORGANIZATIONAL
STRATEGIES NETHORK

formed several other important functions as well: 1) review of all data
collection instruments; 2) critique of the field site selection
criteria; 3) identification of and liaison with directors whose com-
munities reflected these criteria; 4) review of a draft of this book;

and 5) assistance with dissemination of project results.

Site Selection and Data Collection

It was clear that exploration of managerial strategies used by
directors of local emergency management agencies could best be ac-
complished through a series of field studies (Phase I). Given the re-
search objectives, sites were required that varied in population size.
Geographic spread and prime hazard type also were obvious criteria that
had to be Jjuxtaposed against budget constraints and the total number of
sites that could be included. Based on findings from several prior
studies (see Leik et al., 1981, pp. 72-73), a mixture of county level
and municipal agencies was viewed as essential. Table I-1 presents a
summary of these criteria and the characteristics of the 12 sites
selected.

At each site, an extensive interview (6-8 hours) was completed with
the director. This information was cross-referenced through shorter
interviews {one hour) with directors of prime contact agencies. Al-
though the specific agencies varied by site, previous research high-
lighted the importance of seven functional categories: Jlaw enforcement,
fire, public works, hospital-medical, elected official, voluntary dis-
aster relief, and a local business firm (see Drabek, 1983a; Caplow,
Bahr, and Chadwick, 1984). These "contact” agencies varied according to
the organizational structure of the local government. Thus, in cities,

the law enforcement agency used was the police department, whereas in
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TABLE I-1

FIELD SITE SELECTION
Sampling Matrix

Criterion 2 Criterion 1 i
Size of Constituency Geographic Location {FEMA Region)
1123145 |67 8] 9}10 | Total
500,000-plus X X X X i 4
5(,000-499,999 X X X TX 4
49,999 or less XX XX 4
Total T{T {1 {111 yi{zyiviyi 1
Criterion 3 Criterion 1 )
Sponsorship Base Geographic Location (FEMA Region)

112131415 (6 {7 {81}9110 {Total

City X XXX B 4
County X "1
Combined city and B )
county X X 2
County and several - B
municipalities X % X1 X q
Multi-county agency X 1
Total I'ftrJirjrjofziyzjiz]ii1 12

14

Counties, interviews were conducted with the sheriff's department,
These interviews thereby cross-referenced the perceptions of interagency
relationships and provided additional information about the strategies
used by the local directors.

Given the study objectives and resource Vimitations, it was decided

that all directors in Phase I should be “reasonably successful." After
wrestling with a variety of criteria for success, a reputational ap-
proach was selected. This procedure makes no pretense that the 12
directors chosen are the "mgst successful® within their respective
states, but all were perceived by a variety of officials and research-
ers as having viable and exciting programs. The nomination process,
like all of the other procedures used in this study, is described in
more detail in the Appendix.
‘ In contrast to the 12 field sites, 50 sites (Phase Il) were
selected randomly using a multistage technique to insure variability
across  geographic region, community size, and city-county designation.
This  technique skewed the sites selected so as to include a greater
number of large communities than would have been attained had strict
randomization procedures been used. This was appropriate because of
the comparative thrust of the research objectives--the goal was to
explore potential differences and similarities that might exist among
the types of strategies used in jurisdictions of differing sizes,
rather than to determine which strategies were used most frequently
among all directors within the nation, most of whom work within rela-
tively small communities.

Phase Il data were collected through telephone interviews. As in
the field studies, a short questionnaire was used to secure background

data regarding the directors and their agencies. Six instruments were

15



created: 1) Phase I director interview schedule; 2) Phase I director
questionnaire; 3) Phase I contact agency interview schedule; 4) Phase |
contact agency questionnaire; 5) Phase II director telephone interview
schedule; and 6) Phase II director questionnaire. Due to space con-
straints, these instruments could not be included in this book; all are
available from the author upon request, however.

Table 1-2 lists the communities whose directors participated in
both Phase I or Phase II. The geographic spread among the sites can be
ascertained by noting the FEMA Region numbers included in this table.
Table I-3 provides a summary of the complete data set by showing the
combined pool of study sites. This table summarizes the distributions
for two of the criteria variables: 1) type of sponsorship, i.e., city
vs. county; and 2) size of constituency.

As discussed in detail in the Appendix, a series of procedures
produced exceptional cooperation. Only one director contacted for Phase
I could not participate. This reflected a logistical constraint--he
expressed an eagerness to participate if the field work could be com-
pleted at a later time. This rescheduling was not feasible. All direc-
tors interviewed in Phase I returned their questionnaires. Of the 75
contact agency directors with whom a questionnaire was left, 71
responded (95%). Due to a lack of rapport, a questionnaire was not Teft
with four of the executives who were interviewed. The agencies these 79
represented are listed in Table I-4.

As would be anticipated, the telephone and randomization procedures
used in Phase Il yielded less cooperation. The procedures developed
worked incredibly well, however, when compared to typical return rates
in organizational studies which cluster around 25 percent {questionnaire

return rates vary from 7% to 59%; Starbuck, 1985, pp. 369-370). Fifty-
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TABLE -2
INTERVIEW SITES: PHASE I AND PHASE II

Phase I Field Site Visits
n=12

Bannock Co., Idaho (X)* Los Angeles Co., Calif.
Cecil Co., Maryland (III) Mi?wauaee, Hiscans?n](v)(IX)
Dallas, Texas {VI} North Tonawanda, N.Y. (II)
Groton (Town), Connecticut (I) Peoria, I1linois (V)

James Valley/Davison Co., S.D. {VIII) Pinellas Co., Florida (IV
La Plata Co., Colorado {VIII) Sedgwick Co., Kansas (VII;

Phase II Director Telephone Interviews
n =50

Albuquerque/Bernalillo Co., N.M. {VI) Larimer Co., Colorado (VIII)
Anchorage, Alaska (X) Lincoln County, Nevada (IX)
Atlanta/Fulton Co., Georgia (IV) Lincoln County, Wisconsin (V)
Baxonne, New Jersey {II} Lincoln/Lancaster Co., Nebr.{VI)
Bridgeport, Connec@icqt'(I) Monroe County, New York {II)
Capbell Co., West Virginia (I11) Multnomah County, Oregon (X)
Cochise Co., Arizona (Ix) Nashua, New Hampshire {I)
Cowlitz Co., Washington (X) New York, New York (II)
Cumberland Co., New Jersey (II) Oahu, Hawaii (IX)

Cuyahoga Co., Ohio (v) Ok tahoma Co., Oklahoma (VI)

Dade Co., Florida (1v) Olmsted Co., Minnesota (V)
Daviess Co., Kentucky (Iv) Ouachita Parish, Louisiana (VI)
Delaware Co., Indiana (V) Philadelphia, Pennsylvania (III)
Denver, Co]or§do (VIIT) Plattsburg, New York (II)
Detroit, Michigan (V) Poinsett Co., Arkansas (VI
Dorchester Co.z Maryland (111) Potawattamie Co., Iowa (VII)
Fairfax Co., Virginia (111) Providence, Rhode Island (I)
Hamilton Co., Ohio (V) Salt Lake Co., Utah (VIII)
Haskell Co., Kansas (VII) Santa Clara Co., California (IX)
Houston/Harris Co., Texas (v1) St. Louis, Missouri (VII)
Jackson/Hinds Co., Mississippi {IV) St. Louis Co., Missouri (VII)
Jgfferson Co., Tennessee (IV) Tucson/Pima Co., Arizona (IX)
King Co., Washington (X) Washington Co., Idaho (X)

Lake Co., Montana (VIII) Washington Co., Maine (I)
Laramie Co./Cheyenne, Wyoming (VIII) Wilmington, Delaware {III)

)
I
I

*FEMA Region Number

17



TABLE I-4
TABLE 1-3 PHASE I COMTACT AGENCIES
STUDY SITE CHARACTERISTICS

Law Enforcement

- Type of Sponsorship ' Bannock County Sheriff's Department (Idaho)
é;ﬁit?iuency gq?biggg ggtgﬁg]P]us Total Cecil County Sheriff's Department (Mary]and)
Served City  County 4 Cities* Clearwater Police Department (Florida)
County* Dallas Police Department (Texas)
La Plata County Sheriff's Department (Colorado)
Los An?eles County Sheriff's Emergency Operations Bureau (California)
1 willion 2 5 12 Mitchell Police Department (South Dakota)
plus 2 3 North Tonawanda Police Department (New York)
Peoria Public Safety Department (IMinois)
500,000-

4 4 12 Sedgwick County Sheriff's Department (Kansas)
999,999 3 1 Town of Groton Police Department (Connecticut)

100,000- 5 13 Fire
499,999 4 1 3
? Animas Fire District {(Colorado)
50,000~ 1 5 11 Cecil County Firemen's Association (Maryland)
99 999 3 2 Dallas Fire Department (Texas)
: Los Angeles County Fire Department Emergency Services (California)
49,999 or 3 7 14 Milwaukee Fire Department (Wisconsin)
less 2 2 Mitchell Fire Department (South Dakota)
13 26 62 North Tonawanda Fire Department (New York)
Total 14 9 01d Mystic Fire Department (Connecticut)
Peoria fire Department (I11inois
Pocatello Fire Department Idaho
*Includes integrated city-county governments and emergen?y-??figgmigi St. Petersburg Fige Departéent (Florida)
! A ; sed to coordination) responsibiliti Wichita Fire Department (K
agencies w1t3 d1ri§}ggszr:gg§ts : Ichita Fire Department ( ansas)
both city and coun .

Public Works
**Includes 1 multi-county agency.
Bannock County Highway Department (Idaho)
Cecil County Public Works (Maryland)
Clearwater Department of Public Works and Utilities (Florida)
Davison County Highway Department (South Dakota)
La Plata County Building Inspection Office (Colorado)
Los Angeles County Department of Engineer - Facilities {California)
Milwaukee Department of Public Works (Wisconsin)
North Tonawanda Department of Public Works (New York)
Peoria Department of Public Works (INinois)
Sedgwick County Public Works (Kansas)
Town of Groton Department of Public Works (Connecticut)

Elected Official

Bannock County Commissioners (Idaho)

Cecil County Commissioners {Maryland)
Dallas City Manager's Office {Texas)
Davison County Commissioners (South Dakota)
Groton Town Manager's Office (Connecticut)
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Table 1-4 (continued)

La Plata County Commissioners {Colorado)
Milwaukee Common Council (Wisconsin)
North Tonawanda Mayor's Office {New York)
Peoria Mayor's Office (I11inois)

Pinellas County Commissioners (Florida)
Sedgwick County Commissioners {Kansas)

Red Cross

Bannock County Chapter {ldaho)

Dallas Chapter (Texas)

Davison - Hanson Counties Chapter (South Dakota)
Greater Milwaukee Chapter {Wisconsin)

La Plata County Chapter {Colorado)

Los Angeles Chaptér (California)

Midway Kansas Chapter {Kansas)

Peoria Chapter (I1linois)

South Pinellas County Chapter (Florida)
Southeastern Connecticut Chapter (Connecticut)
Tonawanda Chapter (New York)

Local Business

American Home and Hardware (Maryland)

Atlantic Richfield Company (California)

Balling Construction Company (New York)
Caterpillar Worldwide Security (I1linois)

Dallas Power and Light (Texas)

Department of Utilities - City of Groton (Connecticut)
Honeywell Plant No. 1 (Florida)

Hunter Brothers Ford (Colorado)

Idaho State University - Security Office (Idaho)
Kansas Gas and Electric {Kansas)

Local Attorney ~ Milwaukee {Wisconsin)

Local Physican - Mitchell {South Dakota)

Hospital-Medical

Dallas-Ft. Worth Hospital Council {Texas)
DeGraff Memorial Hospital {New York)

Lawrence and Memorial Hospitals (Connecticut)
Los Angeles County Health Services (California)
Maria Manor Health Care {Florida)

Mercy Medical Center (Colorado)

Methodist Hospital (South Dakota)

Mobile Medics - St. Francis Trauma Center {I111inois)
Southeastern Idaho Medical Association {Idaho)
St. Joseph Medical Center (Kansas)

Union Hospital of Cecil County (Maryland)
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two directors were contacted to obtain the 50 interviews; and 42 {84%)
returned completed questionnaires and 7 (14%) agreed to respond over

the telephone, netting a 98% return rate.

Preview
Part One is made up of this chapter, Chapter 11, which discusses the
history of emergency management agencies in the United States, and
Chapter I11 which summarizes severa) past studies of local emergency
management directors,

Part Two is entitled “"Structures for Success," and presents data
that juxtapose perceptual and behavioral structures of managerial
success (Chapters 1V and V), qualities of interagency relationships
{Chapter V1), and the patterned variations that exist in the structures
found in communities of varied size {Chapter VII),

Part Three is entitled "Strategies for Success,” and first
presents a general summary of the types of managerial strategies
described by the directors interviewed (Chapter VI11)}. These are then
divided by city size so as to explore the patterned wvariations, both
similarities and differences (Chapter IX).

The general conclusions of the study are outlined in the final
Chapter (X), which makes up Part Four. Fifteen key strategies are dis-
cussed, as are the structural requirements for an integrated interagency
network. The consequences of societal decentralization are high-
lighted. Advice for new managers is summarized. Finally, using the
data set as a basis for projection, the future of emergency management
is described, that is, the major trend lines and clusters of factors

that will push it in ome direction or another are identified.
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CHAPTER 11
EMERGENCY MANAGEMENT IN THE UNITED STATES: VESTERDAY AND TODAY

The units of analysis in this study were local emergency management
agencies and their directors. Due to a wide variety of historical,
philosophical, and intergovernmental factors, however, these types of
agencies differ from each other somewhat both in name and mission. This
chapter and the following one provide contextyal overviews necessary for
interpretation of the study findings. Although brief, this chapter out-
lines the major historical streams of federal policy development that
are part of the organizational eavironment within which local agencies
function. The next chapter summarizes the major research studies that
have been completed on local emergency management agencies and their
personnel.

This chapter has four sections: 1) understanding the temporal
phases and levels of the emergency management matrix; 2} historical
evolution of civil defense policy and organization; 3) policy approaches
to natural and technological hazards; and 4) the creation of the Federal

Emergency Management Agency (FEMA) and the implementation of the In-

tegrated Emergency Management System (IEMS).

Understanding the Emergency Management Matrix

Reflecting an observation that dates back at least to the 1930s
{Carr, 1932), disaster events have identifiable 1life histories and
developmental cycles. During the 1960s, and especially in the late
1970s, the phases of these life cycles were identified with a standard-
ized nomenclature: preparedness, response, recovery, and mitigation

(National Governors' Association, 1979).
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Whether Tlife-threatening events result from sudden environmental
changes {for instance, hurricanes, volcanoes, tornadoes, earthquakes) or
slowly evolving and less direct causes {for instance drought, frost, or
expansive soils), human responses are constrained or structured by cul-
tural assumptions and social values (Drabek, 1986, pp. 348-403). These
set the limits or ranges of adjustments that are selected by people ac-
ting independently or collectively within social systems, be they family
members, community officials or national policy makers. From among a
host of potential options, relatively few adjustments will be considered
and fewer yet will be selected through a process that has been labeled
“bounded rationality" (Burton, Kates, and White, 1978, pp. 52, 88). The
essence of this concept is that people select protection options that
reflect their perceptions of risk--perceptions that often do not conform
to scientifically determined assessments (Hohenemser, Kates, and Slovic,
1983). Akin to a small stream meandering across a prairie, people
select those paths that they believe will cost the least and require the
least amount of effort {Slovic, Kunreuther, and White, 1974; Saarinen,
1982). Typically, their time frames for assessment of risk are limited,
e.g., "We have lived here for 20 years and it's never flooded."

In short, disaster events are best viewed within these larger so-
cial developmental and perceptual contexts wherein four phases are dif-
ferentiated but viewed as continuous segquences of adjustment activities.
Sub-sets of these within each of these broad processes can be iden-
tified, although different writers use alternative terms. Figure II-1
lists several types of activities that may occur within each of the com-
ponents of the overall disaster life cycle. The collection of these ac-
tivities constitutes the forms of adjustment or ranges of options that

are available for managing any hazard that may precipitate disaster.
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FIGURE II-1

DISASTER PHASES AND ILLUSTRATIVE ACTIVITIES

Disaster Phase

IMlustrative Activities

Mitigation

Preparedness

Response

Recovery

Hazard-vulnerability analysis

Land-use planning

Insurance

Building codes

Structural mitigations

Public education (prevention and
adoption of mitigative adjustments)

Regulation of Hazardous substances
(transportation, storage, and
disposal)

Disaster planning

Warning systems

Stockpiling food and medical supplies
Training

Public education (self-help)

Evacuation

Protective actions

Mobilization of emergency personnel and
resources

Search and rescue

Emergency shelter

Mass feeding

Medical care

Security within impact area

Damage assessment and control

Temporary housing

Clean-up, repair and reconstruction
Redevelopment 1oans

Legal assistance and liability assessment
Victim counseling

Community planning
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Who should perform these activities? No single answer is neces-
sarily correct. The choices reflect differing political and cultural
values. Indeed, cross-cultural comparisons demonstrate the propensity
of North Americans to opt for technological fixes (Frazier, 1979). If a
river has flooded segments of a community repeatedly, solutions that
will appear to be "obvious" to many are to build a dam, reroute the
river channel, build protective dikes, or use some other structural in-
tervention. Only recently, relatively speaking, have American policy
makers been encouraged to consider nonstructural approaches to hazard
management such as land use management programs or flood insurance
schemes (White and Haas, 1975, p. 57).

However, if a dam is to be constructed, who should be expected to
pay for it? When homes are built on flood-prone lands, should the cost
of insurance be shared broadly or be born entirely by those individual
home owners who have chosen to take this risk? Should the same rules
apply for insurance protection from tornadic winds, hurricanes,
earthquakes, or damages resulting from mudslides or expansive soils?

These questions highlight two fundamental points. First, emer-
gency management consists of a series of adjustments or activities that
are inherently value-based (Drabek, 1984). To leave a river alone, or
to build a dam or other flood protection structure, involves choice. As
with all choices, some people may benefit from one action more than
others. Similarly, some people may be placed in locations or situations
of greater risk--a less tangible cost, but a cost nevertheless. Hence,
emergency management is inherently normative--in the broad sense of that
term. Choices are involved and these reflect the social values of the

choosers.
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Second, performance of, payment for, and regulation of the adjust-
ments selected may be completed by varied combinations of public-private
sector institutions. Within the public sector, there may be alternative
divisions of labor among federal, state and local governments.  The
choices for these allocations depend on political philosophy and social
values. As with all other matters of public policy, the preferred dis-
tribution of emergency management functions reflects conceptions of the
"oroper® roles and responsibilities of federal, state and local govern-
ments and private seetor institutions {see May, 1985a; and Mushkatel and
Weschler, 1985). Figure II-2 displays four examples of FEMA programs
that illustrated the pattern of "shared governance" in 1983.

As with the value criteria that lead some to praise and others to
lament a new dam, political ideology also causes continuing debates and
disagreements regarding the “proper" lines of authority and spheres of
responsibility within this private-public sector matrix. These matters
will not be resolved in any permanent way within the foreseeable future.
Any particular arrangement i3 best viewed as reflecting a temporary con-
sensus that will not persist for very long. Petak and Atkisson (1982)
summarized the situation well,

Within the United States, legal responsibilities and
authorities for dealing with the causes and effects of
natural hazard exposures are assigned to a bewildering array
of agencies and entities at local, state, and federal levels
of government. In addition, important roles in mitigating
the potentially adverse effects of natural hazard exposures
are played by private insurance companies, leading institu-
tions, and associations of governmental and nongovernmental
officials (Petak and Atkisson, 1982, p. 58).

tocal emergency management agencies and their directors operate within
an environment of uncertainty and instability. Both the unit

diversity--name and mission--and the various managerial strategies used

by agency directors arise from this situation.
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FIGURE II-2

SHARED GOVERNANCE WITH FOUR EMERGENCY MANAGEMENT PROGRAMS

Crisis Relocation

Earthquake Preparedness

Dam Safety

Flood Plain Management

Degenerative collaboration

Collaboration

Mobilization

Requiatory

Mode of Shared
Governance

Congress Congress

Executive Order

Congress

Mandate

$8.7 million (36 staff years)

$3.1 million (12 staff

years)

$.5 million (5 staff years)

$53 million (1B6 staff

years)

Federal Funding
(FY 1983)
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The consequences of these tensions were articulated well by Caplow,
Bahr, and Chadwick (1984) following their detailed assessment of the
structure of emergency management in 15 communities. Their study will
be summarized in detail at the end of the next chapter, but for now,
let's note their overall conclusion:

In the United States, civil preparedness goals are set at the
federal level, but the responsibility for implementation
devolves upon state and local governments. Not only do the
50 states retain wide autonomy with regard to these matters
but thousands of local governments retain autonomy in the im-
plementation of policies and directives emanating from the
states. Although these are government programs, they rely
upon persuasion rather than coercion to enlist cooperation at
all levels down to the individual citizen. This voluntary
element generates so much local and regional diversity that
it is exceedingly difficult to obtain a panoramic view of the
emergency management system as it operates at the grassroots

(p. 20).

At the local government level, and to some degree reflecting com-
munity expectations of mission, the emergency management agencies that
participated in the present study carried the following names:

Cuyahoga County Division of Emergency Assistance and Planning

Haskell County Emergency Preparedness

Providence Emergency Management Agency

Bridgeport Office of Civil Preparedness

Washington County Bureau of Civil Emergency Preparedness

Dorchester County Civil Defense and Disaster Preparedness
Agency

Daviess County Disaster Emergency Services-Civil Defense

Poinsett County Office of Emergency Services

Lake County Office of Civil Defense

City of St. Louis Disaster Operations

Most, but certainly not all, of these agencies were funded partially by
federal funds that were administered by their state DES office. This
linkage established a resource-based dependency relationship. This
remains the primary mechanism that laces together the fragmented com-
ponents of this intergovernmental system. Even for those local agencies

that receive funds from the Federal Emergency Management Agency (FEMA),
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however, the bond can be neutralized by other social forces. The entire
system is a loosely coupled one wherein all of the agencies involved
must respond to a wide variety of additional forces within their respec-
tive environments.

Table II-1 displays data pertaining to the funding bases and other
characteristics of the agencies included in this study. Note that less
than one-half (45%) of the agencies received 50% or less of their budget
from local government (Phase I - 33%; Phase II - 50%). Also, in com-
parison to most other local government agencies with disaster response
capabilities, emergency management offices are quite small. Many of
those studied did not have a single full-time employee (18%); only about
a quarter had six or more (23%). Part-time employees worked in nearly
one-half (46%) of these agencies, and many (42%) benefited from the
regular presence of volunteers.

Although not perfectly correlated, organizational size is as-
sociated with other structural features such as horizontal and vertical
differentiation, (Blau, 1970; Mileti, Timmer, and Gillespie, 1982).
Most (72%) of these agencies had two or fewer levels of supervision
(vertical differentiation), although they did reflect more of a horizon-
tal division of labor. Most (54%) had two or more departments or divi-
sions (horizontal differentiation). Finally, as with other bureaus
within local government, nearly all were formalized. Many organiza-
tional work rules, procedures and policies were written (56%, to a great
extent) as were job descriptions (81%, for almost all jobs).

This sampling characterizes the United States scene quite well.
Next we will examine this policy matrix within a historical perspective

so as to better understand how this situation evolved.
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TABLE 1I-1
AGENCY CHARACTERISTICS

Agency Number of Directors* i
Characteristics Phase I Phase
FuT‘L;;?e Employees 25(3) 16(5)
1-2 17(2) 37(18)
3-5 25(3) géé%gg
6 or more 33(4)
garﬁ&;;?e Eaployess 42(5) 57(28)
12 42(5) 39(19)
3 or more 17(2) 4(2)
1
yalﬁaiifrs {work weekly) 2503) §7(32)
1-2 42(5) 15(7)
3 or more 33(4) 19(9)
dget Local Government
X Busg: or less 33(4) 50(%2)
51%-74% 42(5) 2?(10)
75% or more 25(3) 21(10)
aumber of Levels of Supervision 27(3) 36(14)
% 36(4) 39(15)
3 or more 36(4) 26(10)
Numéfr of Departments or Divisions 3(4) 48(183
2-3 36(4) 30(11
4 or more 27{(3) 22({8)
Formalization of Work Rules ,
Great extent 22(2% gg%%gg
Some extent
Small extent 9}1) 12(5)
Formalization of Job Descriptions
Almost all jobs 835?& 8223%)
Many jobs
Somg; few, or no jobs 9(1) 15(6)

*The number in parenthesis is the actual number of directors zho
responded in each code category \isted;.percentage based on exact number
of directors who responded to the question,
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Historical Evolution of Civil Defense Policy*

When it became possible for an enemy to attack civilian and ip-
dustrial facilities by air, civil emergency preparedness became j
salient public policy issue in the United States. Thus, during and fol-
Towing World War I, a limited program was carried out under military
sponsorship. Needless to say, salience levels intensified with the on-
set of World War I1. A federal Office of Civil Defense was established
by Executive Order in 1941 and then abolished in 1945 at the war's end.

The war experience included industrial mobilization and precipitated
the establishment of the National Security Resources Board {NSRB) which
reported directly to the President. After the Department of Defense es-
tablished an Office of Civil Defense Planning (March, 1948), the Presi-
dent, who had decided that a permanent civil defense office was not
needed, transferred the responsibility to the NSRB (1949), A later NSRB
review of civil defense needs, stimulated in part by the growing con-
cerns about potential uses of nuclear weapons, resulted in the creation

of the Federal Civil Defense Administration (FCDA) within the Executive
Office of the President {1950). Soon thereafter, this unit was estab-
lished as an independent federal agency through the enactment of the

Federal Civil Defense Act of 1950. The FCDA retained this status until
1958,

T - -

Portions of this section and the one following draw heavily on an un-
published background paper prepared by a National Academy of Sciences
comnittee I chaired. An initial draft of that material was written by
Gary Kreps, who drew upon numerous sources, including a publication that
was partially prepared by Haakon Lindjord who served on this NAS com-
mittee, (President's Reorganization Project, 1978). Related materials
include Blanchard, 1984; Norton, 1979; Garrett, 1979; Norton, 1978;
Defense Civil Preparedness Agency, 1975; Mileti, 1975; Office of Emer-
gency Preparedness, 1972; Jordan, 1966; Gessert, Jordan, and Tashjean,
1965. For a critical review of this history, including a summary of the
major arguments against civil defense programs, see Kerr, 1983,
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During the Korean Conflict, the Office of Defense Mobilization (ODM)
was created as a part of the Executive Office of the President. This
action, reflecting a need for improved management of the broad economic
and production control measures authorized by the Defense Production Act
of 1950, made the role of the NSRB unclear. Thus, in 1953 as the nation
looked forward to reduced involvement in Korea, the President merged the
NSRB and ODM into a new Office of Defense Mobilization and added the
responsibility for managing national stockpiles of strategic materials.
The Director of the new ODM became a member of the National Security
Council. By 1955, the responsibility for coordinating all major federal
emergency preparedness programs, except civil defense, had been central-
jzed in ODM.

In summary, from 1953-1958 there were two major agencies of the
federal government concerned with civil emergency preparedness: the 0f-
fice of Defense Mobilization (ODM), and the Federal Civil Defense Ad-
ministration (FCDA). ODM was concerned mainly with developing mobi-
lization plans to meet conventional war conditions, with gradual atten-
tion also being given to the consequences of nuclear attack. It was as-
sumed that various federal agencies would carry out mobilization func-
tions at national and regional levels with ODM serving a coordination
role. The FCDA based its civil defense plans on the assumption that, as
specified in the Federal Civil Defense Act of 1950, the primary
preparedness responsibility for nuclear or other forms of attack rested
with states and their political subdivisions, i.e., local governments.

However, duplicate and conflicting functions between these two
federal agencies and their respective relations with other governmental
units precipitated a major reorganization in 1958 when all major civil

emergency preparedness programs at the federal level were consolidated
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in a new Office of Civil Defense Mobilization (OCDM). It was located
within the Executive Office of the President. During 1958, both the
Rockefeller Fund and the RAND Corporation issued reports that supported
civil defense and stimulated increased Congressional support (Kerr,
1983, pp. 109-113).

This arrangement, while perhaps mitigating some difficulties, en-
countered others. Given the large number of federal agencies that had
programs related to some aspect of emergency preparedness in the broad
sense of the term, this single agency encountered difficulties in
developing an integrated nonmilitary defense program that was responsive
to the potential threat of both nuclear and conventional war, especiaily
one that would receive adequate financial support from Congress. Thus,
in 1961, there was another reorganization: this time most civil defense
responsibility was assigned to the Office of Civil Defense (0OCD) which
was to be administered within the Department of Defense. Some functions
were retained, however, by the OCDM and what became its successor or-
ganization, the Office of Emergency Planning (OEP), later named the Of-
fice of Emergency Preparedness (OEP).

This arrangement yielded various benefits, namely access to Depart-
ment of Defense resources. But the DOD auspices did not improve the
budgetary allocations for civil defense. Furthermore, retention by OEP
of only a staff or advisory role substantially reduced its influence
over the civil defense program. Also, this organizational arrangement
produced duplication of field organizations,

In part reflecting the Cuban missile crisis and increased public
concerns about the possibility of enemy attack (see Garrett, 1979;
Locke, Locke, and Dean, 1966; Nehnevajsa, 1966), many important civil

defense activities were accomplished during the 1960s. For example,
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despite its loss of influence, the OEP issued the National Plan for
Emergency Preparedness which became an important planning and guidance
document for national emergencies at the federal level. In 1964, this
agency issued an example state plan for the emergency management of
y esources and the President approved the concept of an Emergency Office
of Defense Resources to manage federal resource programs during a na-

tional emergency. Similarly, on the civil defense side, a major fallout

Jhelter survey program was initiated in 1962. The 0CD continued the

mandated civil defense preparedness assistance programs for state and
local governments.

By the early 1970s, specific emphasis was placed by the 0CD on
peacetime as well as wartime emergencies. The concept of "dual use"
gained popularity. “gn-site assistance" was emphasized as a prepared-
ness concept, fi.e, upgrading local governments' ability to coordinate
use of all relevant assets available to a community during any emer-
gency. By 1974, there was an gmphasis on crisis relocation planning and
contingency planning to evacuate populations from high-risk areas during
periods of international tension. 0CD was transformed in 1972 to the
Defense Civil Preparedness Agency, reporting to the Secretary of
Defense. A year later, following a study mandated by the President in
1970 regarding the relationship between civil defense and natural dis-
asters, the OEP was abolished. The Federal Preparedness Agency (FPA)
was established in the General Services Administration, and the Federal
Jdisaster Assistance Administration (FDAA) was established in the Depart-
ment of Housing and Urban Development (HUD}. In turn, all three of the
major agencies concerned with civil emergency preparedness (FPA, FDAA,

. . 1
DCPA) maintained their own separate regional offices. State and loca

officials were required to deal with at least three sats of federal of-
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ficials simultaneously. Of course, state and local programs never
reflected comparable organizational complexity or fragmentation. In-
creased dissatisfaction precipitated another reorganization that created
the Federal Emergency Management Agency (FEMA) in 1979, Before turning
to that agency, however, we will examine the parallel stream of policy

developments directed toward disasters other than war.

Policy Approaches to Natural and Technological Hazards

A Congressional Act passed in 1803 commonly is regarded as the first
piece of disaster legislation (Clary, 1985, p. 20). Through it, assis-
tance was provided to Portsmouth, New Hampshire, following an extensive
fire., Of course, some individual homeowners may have been protected by
fire insurance policies, ah adjustment that became popular following the
Great Fire of London in 1666. Indeed, the first incorporated insurance
company in America, the Philadelphia Contributionship, was organized by
Benjamin Franklin in 1752 (see "Fire Insurance," 1972}. But other than
this form of protection, which pertained to very few of the disasters
that affected people during the next century, assistance was provided
through ad hoc legislation following various hurricanes, earthquakes,
floods, tornadoes, and the like. Congress responded to these events
over 100 times with post-disaster legislative action.

During the 1930s--that time of extensive experimentation with
federal approaches to matters that heretofore had been defined as in-
dividual problems--several policies were implemented. For example, the
Reconstruction Finance Corporation was given authority to make disaster
loans for repair and reconstruction of certain public facilities, first
in 1933 only after earthquakes, and later after other disasters.

Similarly, continuous authority to make grants for the repair of
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federal-aid highways and bridges damaged by natural causes was granted
to the Bureau of Public Roads in 1934. Of more profound impact,
however, was the passage of the Flood Control Act two years later.
Through it an ambitious series of flood control projects were completed
under authority granted to the Army Corps of Engineers.

As these and numerous other agencies provided additional forms of
disaster mitigation, response, or recovery assistance, it became ap-
parent that improved coordination was required. Thus, in 1950, Public
Law 81-875 codified and expanded this evolving set of disaster relief
mechanisms. It reinforced the already existing legislative mandate
(P.L. 80-233) for all federal agencies to cooperate in providing dis-
aster assistance, and authorized the President to coordinate in any man-
ner deemed appropriate.

In 1968, a major non-structural mitigation instrument was initiated
through passage of the National Flood Insurance Act. Communities could
now extend this form of protection to homeowners, and, thereby better
requlate future building within flood-prone areas. Although slow at
first, "by mid-1982, approximately 2 million policies were in force,
with $100 billion in property covered® (Clary, 1985, p. 21). Unfor-

tunately, various analyses of flood plain regulation have indicated
mixed results (Platt, 1982; Platt et al., 1980; Burby et al., 1985).
Insurance has been sold, but people have not left flood-prone areas.
Extensive flood plain invasion has continued. Efforts toward expanded
implementation of land use regulation policies through federal "hazard
mitigation teams" have magnified the inherent tensions within the inter-
governmental system and interest groups espousing alternative value
priorities. Some communities have decided that the federally subsidized

insurance program is not worth the costs of flood-plain restriction.
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Hazard mitigation teams were formed in 1981 when it became clear
that state and local governments had not adopted land use measures or
other mitigation adjustments directed toward reducing losses caused by
flooding. Their authority base, like that for a host of other actions,
resided within the Disaster Relief Act of 1974 (Public Law 93-288).
This act was stimulated, in part at least, by a rash of massive dis-
asters that required extensive response and recovery operations: Hur-
ricane Carla (1962), the Alaskan Earthquake (1964), Hurricane Betsy
(1965), Hurricane Camille (1969), the San Fernando Earthquake (1971),
and Hurricane Agnes (1972).  Through it, the process for Presidential
Declarations was rationalized. As noted above, these resources were ad-
ministered by the Federal Disaster Assistance Administration (FDAA)
Which had been established within HUD.  In addition, the early 1970s
brought significant developments in earthquake prediction technology
(see Mileti, Hutton, and Sorensen, 1981). Given significant seismic
histories in many areas of the United States, the Earthquake Hazard
Reduction Act was passed in 1977 to stimulate new approaches to managing
this hazard.

0f course, other hazards stemming from the risks associated with the
production of electricity through the use of nuclear power plants, the
transportation of hazardous substances, and inadequate storage of toxic
wastes, precipitated complex policy responses during these years.
Indeed, Fritz's inventory completed in 1977 revealed that over 100
federal agencies had planning, research, or operational functions relat-
ing to disasters, hazards, and emergencies. Given this organizational

complexity, state and local governments voiced increased dissatisfac-

tion.
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While significantly different in scope and organization, many paral-
Tel policies and programs were developed within state and local govern-
ments, e.qg., disaster response and recovery procedures, nuclear power
plant emergency planning, earthquake mitigation and preparedness ac-
tivities, and storage and transportation of hazardous substances. New
programs were initiated following new federal quidelines, frequently
before those from the previous year had been implemented or evaluated.
To date, however, complete historical documentation of these develop-
ments within state and local governments remains in process, although a
few comparative studies have appeared {Wyner and Mann, 1983; May, 1985b;
Lambright, 1985). Clary (1985, p. 26} syntﬁesized some of the high-
lights of this policy development process; his summary appears as Figure

I1-3.

The Creation of FEMA and the Implementation of the IEMS

As noted above, dissatisfaction with the federal response to dis-
aster mitigation, preparedness, response, and recovery led President
Carter to implement the major reorganization that created FEMA
{Executive Orders 12127, of March 31, 1979, and 12148, of July 20,
1979). MclLoughlin (1985) prepared a summary of the historical policy
evolution and identified the federal programs that were consolidated
through this reorganization. Figure II-4 presents a compact synthesis.
The complexity of the coordination responsibilities assigned to FEMA are
apparent through examination of this figure. Focusing only on those
federal agencies with major responsibilities for natural hazard
programs, Petak and Atkisson {1982) created the summary listed as Figure

I1-5, It conveys both the complexity of the emergency management concept
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FIGIRE 11.3
BATIRAL HAZAAD POLICIES ANE RELATED DEVELOPMENTS BY STAGES
OF EMERBENCY MARAGOENT
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« Cirrus and Starmfury hurricane- o State grants fur disaster relief 1333}
seeding projects {1347-73) planaing {Section §, Oisaster « Matnistrative framewors for
« Flo0d nazard maps and flosdolain Relief Act of 1968} disaster relfs! {Dlsastor Melref Act
manzaement plan (Kattona) Flood o Creation of the fegeral Emergency of 1953 snd subsequent wrig sng
Insurance Act of 1968) Maragement Agency (Execative asendments)
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natural floodplains {Executlive
Orders 11988 and 11950, 1977}
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1941

.
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California) of the U.$, Lonstitutios, the
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consistent with stale standards « Comprehensive Cooperative
{Lodey-Alquist Floodplatn Agreement between FEMA and
Hnnl?emnt Acy of 1965 - California) state emergency agencies {1981)
» Regulation of construction practices
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{Alguist-Priole Spectal Studies lone
Act of 1972 - Californls)
« Matural harard prevention as a goal
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(Gregon Statewide Land-Use Planning
Progran - Act of 1973}
State Yand trade for property in flood-
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.

Loral « Regulatioes and other hazard control « State delegation of emecgency
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Source: Bruce B, Clary, *The Evolution and Structure of Natural Hazard Poticies,* Public Administration Review 45 (Janvary, 1385), p. 26.
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and the myriad of agencies that represent aspects of the adjustments
lodged within the federal government.

Shortly after its creation, President Carter appointed John Macy as
the first FEMA Director. He acknpw\edged the "lead agency role" as-
signed to this unit and embraced the comprehensive emergency management
{CEM)} concept that had been advocated by the National Governors' As-
sociation (1979). In contrast to policies and agency initiatives that
tended to emphasize the differences among hazards and disasters which
had produced extreme compartmentalization and fragmentation, the FEMA
staff wrestled with agency consolidation and the resulting administra-
tive implications. At the outset, it was assumed that an effective
¢ivil defense system required the most efficient use of all available
emergency resources and that "the communication, warning, evacuation,
and public education processes involved in preparedness for a possible
nuclear attack should be developed, tested, and used for major natural
and accidental disasters as well" (Office of the White House Secretary,
1978} .

Almost immediately a rash of diverse events occurred that il-
lustrated the complexities inherent in implementation of this multi-
hazard approach. For example, residents near Love Canal--a neighborhood
within Niagara Falls, New York--had organized and were pressing for
state and federal funds to help them escape from mortgages on homes that
appeared to them to have been contaminated. Covered over in 1953, the
Canal had been used as a dump for toxic chemicals between 1942 and 1952
(Levine, 1982, p. 10). Nearly 30 years later, residents wondered if
their health, and especially that of their children, had been impaired,

In August 1980, the Democratic party held its National
Convention in New York City. Members of the Love Canal
Homeowners Association demonstrated outside the convention
hall, carrying infiated children's boats printed with slogans
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roclaimi ' .
g. zog;Tlng themselves Carter's Boat People...{Levine, 1982,

Through the efforts of FEMA and other federal agency personnel, many
homes were purchased through a complex federal-state arrangement that
aptly illustrated the political nature of emergency management,

Reference to “boat people"” by the Love Canal residents referred to

a totally different event into which staff from the then fledgling FEMA
were thrust--refugees and exiles from Cuba who arrived en masse in
numerous Florida communities, Furthermore, and reflecting yet another
dimension of human stress and community disruption, the FEMA staff were
queried about the management failures during the response to the acci-
dent at the Three Mile Island nuclear power plant. Eventually, major
new responsibilities were assigned to FEMA, Of special - significance
were those pertaining to planning for population protection through
evacuation. Thus, beyond the broad mission implicit in the initial
reorganization, a series of somewhat unique events tested the boundaries
that circumscribed the concept of emergency management.

Although the work predated FEMA's creation, evacuation planning
provided intense visibility and public scrutiny during the early 1980s.
Shortly after taking office, President Reagan appointed Louis Giuffrida
as FEMA Director. While he advocated a comprehensive approach to emer-
gency management, the emphases and priorities were a sharp contrast to
those pressed by his predecessor. Reflecting continued commitment to
the President's “enhanced civil defense program® Giuffrida maintained
that the President had identified four objectives for the new initia-

tive.

1) Provide for survival of a sub i i
) ) stantial portion of the U.S.
population in the event of nuclear attack preceded by

strategic warning, and for continui
uity of gove
should deterrence and escalation contro]yfail;g vernment.
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2) Provide an improved ability to deal with natural dis-
asters and other large-scale domestic emergencies.

3) Enhance déterrence and stability in conjunction with our
strategic offensive and other strategic defensive forces.
Civil defense as an element of the strategic balance,
should assist in maintaining perceptions that this
balance is favorable to the U.S.;

4) Reduce the possibility that the U.S. could be coerced in
time of crisis; (Giuffrida, 1983, pp. 3-4).

As they tried to comply with FEMA directives, however, some local
and state emergency management directors encountered serious dif-
ficulties. While the technical aspects of such mass evacuations were
awesome, escalating public interest made things even more difficult. At
times, local coordinators discovered that their efforts at public educa-
tion simply backfired. Indeed, some encountered intense organized
resistance when they requested approvals of "mini plans® by elected of-
ficials. Others arrived at budget hearings and found large audiences
comprised of people prepared to offer statements attacking the
credibility of the basic assumptions behind Crisis Relocation Planning
(CRP).

The 1982 annual convention of the United States Civil Defense
Council--a national organization whose membership included over 2,000
local directors--was held in Portland, Oregon. Expressing their dis-
agreement with FEMA's CRP initiative and other policies being advocated
by members of the Reagan administration, costumed demonstrators paraded
outside the convention hotel. Their actions were interpreted dif-
ferently by factions within the USCDC membership. The dissension was
apparent to any--like myself--who discussed with members whether or not
a proposed name change should be adopted wherein the term "civil

defense" would be dropped. The following year the National Coordinating
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Council for Emergency Management was formed officially. Some viewed
this as victory, others claimed that the renamed association would be
short-1lived.

Within this context of controversy, FEMA staff announced that the
Integrated Emergency Management System (IEMS) would guide all of its
programs: “This all-hazard approach serves as a foundation on which the
specific aspects for each individual emergency can be based such as
direction, control and warning systems which are common to the full
range of emergencies from small isolated events to the ultimate
emergency--war" (Giuffrida, 1983, p. 9).

As public and Congressional pressures intensified, local directors
encountered mixed signs at first, then a suspension of the Crisis
Relocation Program (CRP). They, like the public, learned of the
“nuclear winter hypothesis"--an idea popularized by the astronomer Carl
Sagan and a host of others including such groups as the Union of Con-
cerned Scientists and the Physicians for Social Responsibility. Thus,
some local emergency management agency directors encountered citizens
with a new line of questioning--could it be possible that civil defense
planning might become the provocation for nuclear attack?

Gradually, these elements of debate began to appear on college cam-
puses with increased frequency as generalists responded to heightened
student interest through courses on "the nuclear age" and research
specialists debated the wisdom of juxtaposing human responses to
nuclear, as opposed to non-nuclear, events. For some, nuclear war, if
it ever were to occur, would be an event to which none of the learnings
from prior research studies would apply. They were highly critical of
research directed toward such comparisons. A few even claimed that such

efforts were inadequate scientifically and dangerous politically. Of
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course, many others disagreed with these views (see the contrast between
Kreps' 1984 review of Perry, 1982, and Platt's, 1984 review of Perry,
1982).

The CRP program was one of four FEMA initiatives selected for in-
tensive study by May and Williams (1986). By contrasting it to efforts
at flood plain regulation, dam safety mobilization, and earthquake
preparedness, they insightfully described the key processes of implemen-
tation failure (see pp. 109-124). Their interviews revealed the
fragility and constraints inherent in the complex intergovernmental sys-
tem of which local emergency management agencies are but one of the many
players.

The experience in attempting to implement the crisis reloca-

tion planning program illustrates the relatively rare case of

overt collaborative degeneration., Only a small number of

states and localities actually refused to participate, but

many more officials became skeptical about the feasibility of

the program. More important, Congress became reluctant to
fund the program ...(pp. 122-123).

As local agency directors pondered their options within varied com-
munity settings that ranged from outright hostility to significant en-
dorsement of the CRP program, those most dependent on FEMA funds for
partial support of their agency budget tried to walk the tightrope
reflective of these conflicting viewpoints. Although FEMA might have
pressed for local agency compliance, by 1984 it was clear that would not
happen. May and Williams (1986} interpreted the situations as follows:

FEMA officials kept a Jow profile in the face of opposition,
letting state and local civil defense professionals take the
heat.  Moreover, FEMA officials were willing to fund CRP
‘under the table' if only state and local governments would
accept the money. The federal government was reluctant to
take no for an answer. The ‘feds' said, in effect, take the
CRP  funds, do what you choose as long as it is emergency
planning, and call the activity what you want, or need, to
make it acceptable at the local level (p. 123).
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In 1985, Julius Becton was appointed FEMA director and continued
the effort to implement the IEMS policy. In his testimony before the
Subcommittee on HUD-Independent Agencies, of the United States House of
Representatives Committee on Appropriations, Becton stressed his commit-
ment to an all-hazards approach:

During 1987, FEMA will continue to revise guidance and
develop support materials which will assist state and local
governments in building functional emergency management
capabilities. Civil Defense funds made available to states
for attack preparedness may be used for preparing for, and
providing emergency assistance in response to, peacetime dis-
asters to the extent such use is consistent with, contributes
to, and does not detract from attack related preparedness

{Hazard Monthly, 1986, p. 8).

Anti-civil defense arguments continued to surface, however. Often
these reflected the belief that there is no credible defense against
nuclear attack. Less shrill voices cautioned that:

...the scientific evidence strongly suggests that detonation

of a largg portion of the world's nuclear arsenals--

especially if this results in large-scale urban fires--might

lead to giimat1c and biological consequences that could prove

Qevast§t1ng to much of the earth's population. These find-

Ings give credence to the view that there could be no winners

;gsglgzgﬁ: pycle§{ warghnor could opting out of the conflict

alions from the consequence of s

1086, 5. 139)" q uch a war (Dotto,

With President Reagan's announcement of the "strategic defense
initiative"--quickly dubbed “star wars"--and the shifting of priorities

Al
within the FEMA, directors of local emergency management agencies had a
broad mandate within which they could push for programmatic elements
that best reflected the attitudes, needs and concerns of their tocal
community, Depending in part upon the latitude encouraged and
priorities emphasized by the state emergency management office--whatever
it might be named--local agencies may perceive a hostile environment
that requires constant struggle or a supportive one. Within the mix of

needs that comprise community social action agendas, emergency prepared-
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ness programs remain low priority items except when disaster strikes
(Rossi et al., 1982), Even then, local directors may or may not try to
push their agency into a high profile. As will be summarized in the
chapters that follow, there are differing strategies, alternative ap-
proaches.

The historical and extra-community environment within which direc-
tors of local emergency management agencies function is characterized by
four key structural features: 1) localism; 2) lack of standardization;
3) unit diversity; and 4) fragmentation (Drabek, 1985b).

Localism reflects the decentralized structure of American society.
Despite the important augmentations and specialized functions that are
provided by state and federal agencies, especially during the recovery
phases of large-scale disasters, the first line of responsibility for
public protection resides with local government.

Lack of standardization has to do with the heterogeneous nature of
local emergency management agencies. The extent of decentralization
that characterizes American society permits wide variation in how the
emergency management function is accomplished and organized. This will
be discussed further in the next chapter.

Unit diversity constitutes a difficult managerial problem, As the
coordinator of agencies that are responding to a disaster, for example,
a local director confronts differing authority bases that range from
state national guard units to federal military and private voluntary or-
ganizations. When juxtaposed against the range of local organizations
and agencies with specialized expertise or resources, be it a community-
based diving team or an expert tracker from the United States Border
Patrol, the range of career paths and differing areas of technical

training can be a confusing array.
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Finally, fragmentation is the by-product of the historical evoly-
tionary pattern of policy development that was summarized above. Both
horizontally among community agencies and vertically across inter-
governmental structures, the emergency management system has many points
of potential strain. When the mix of natural and technological hazards
is combined with civil defense responsibilities, the directors of the
agencies face a complex mission. When potential disasters are viewed
within their complete life cycles--mitigation, preparedness, response,
and recovery--the organizational task may seem gargantuan. Fortunately
for American society, some people are attracted to such challenges, and

many communities are indeed fortunate to have reasonably effective

programs.
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CHAPTER 111
MANAGERIAL BEHAVIOR AND AGENCY
INTEGRITY IN LOCAL EMERGENCY MANAGEMERT AGENCIES

While the total number of studies has not been large, several in-
vestigators have examined local emergency management agencies. As the
brief historical overview above indicated, the participating agencies
carried such names as civil defense, emergency preparedness, emergency
management, or some similar moniker. A few researchers have studied the
disaster response or mitigation function within local government, in
contrast to an agency focus. For example, Wolensky and Miller {1981)
examined citizen perceptions of local officials' roles in disaster, as
opposed to nondisaster, situations. The "citizens" they queried were
members of two ad hoc groups which emerged in Northeastern Pennsylvania
a few days after Tropical Storm Agnes (June, 1972) caused extensive
flooding (see also HWolensky, 1977):

Citizens' disaster definitions were for a much more active

role while they favored a custodial orientation in the

everyday situation. Officials saw their roles as basically

custodial in the disaster and everyday environments (Wolensky
and Miller, 1981, p. 484).

Much earlier, LaPalombara and his associates (1956) had concluded
that local civil defense units usually got appropriations that were
unrelated to specific needs; were not treated as other city agencies;
and had difficulty in maintaining a credible mission during nondisaster
periods. Thus, based on various field studies and a questionnaire sur-
vey, these researchers concluded that the primary problems confronting
local civil defense directors were to gain acceptance and to find
stability at the community level. Those who had the best support bases
had secured the firm backing of the mayor. This was especially critical

because most civic leaders did not identify with civil defense and
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generally were hostile and disdainful toward CD programs., Within such
environments, many local directors had discovered that patronage placed
their programs at risk. Furthermore, low organizational status rein-
forced trends toward low budgets, poorly paid personnel, and emphasis on
volunteers rather than professionalization and specialization,

Ten years later, Locke, Locke, and Dean (1966) published their
study of 316 civil defense directors from three Midwestern states.
Using 30 program qualities as a basis for rating each, they concluded
that the most successful directors were more "professionalized.” That
is, they held full-time, paid positions, were responsible for larger
Jurisdictions, and had more years of experience in civil defense work.
They interpreted these results within a policy context--that is, the
United States would be better served by paid professionals than by un-
paid volunteers,

Although some communities undoubtedly still have personnel and
programs of poor quality, recent studies reveal some good news. For ex-
ample, Wittenberg and Parham (1984) conducted over 2000 interviews with
personnel in private, public and quasi-public agencies during a seven-
year period throughout FEMA Region X (Alaska, Idahe, Oregon, and
Washington). In summary form, the emergent portrait was as follows:

Emgrgeqcy management today, compared to the concept within

9h1ch_1t operated seven years ago, has changed considerably

in this region. Governments are more aware of the need for

m1t1gat10n,~prgparedness, and response for all hazards. They

are more willing to garticipate and to include all depart-

ments in the formu!atlon of plans, tests and exercises. This

change can be attributed to 1) an increased emphasis on all-

ggzard p]anqlng, 2) younger, more aggressive and gualified

1rect9rs with p1ann)ng and management backgrounds, 3) the

upgrading of_the p051t]on of Emergency Manager to department
status, 4) increased involvement of public safety agencies

such as police and flre, '5) better public information and

awareness, 6) better training programs and materials through

FEMA, and 7) more recruitment and i }
> nvolvement of
sector and volunteer agencies (p. 1). the private
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Consistent with this more upbeat portrait, Petak (1984) also has
identified a trend that will be a major theme of later chapters--
prsfessionalism. In a provocative essay, he argued that many federally
sponsored programs have failed because of intergovernmental conflicts
and inadequacies within local government. Among these, a lack of
professionalism was the primary culprit. “Mechanisms for achieving
'professionalism' of natural disaster mitigation policy-making opera-
tions clearly are essential to the development of policy alternatives
which move toward achieving total system optimization" (Petak, 1984, p.
297).

In contrast to these more focused studies, however, are large-scale
investigations of local disaster preparedness agencies and their person-
nel conducted by researchers associated with four different
organizations: 1) Towa State University; 2) Disaster Research Center;
3) International City Managers Association; and 4) United Research Serv-
ices Incorporated. In the first two cases the studies extended episodi-
cally over several years. This chapter summar izes the key discoveries

from these studies that have special relevance to our area of concern.

The Iowa State University Studies (1962-1975)

In the Fall of 1962, a random sample of 66 directors of local civil
defense (CD) agencies within the state of lowa were interviewed
(Kionglan et al., 1964, p. 9). Data were collected on aspects of the
directors’ “role performance" which these researchers believed could be
predicted by a “gocial system model." The model was comprised of 12
broad concepts including nine structural qualitie§ or elements (ends or
goals, facilities or means, norms, sanctions, status-role, rank, power,

talief or knowledge, sentiment, including attitudes), and three social
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processes {communication, boundary maintenance, and systemic linkage)
(Klonglan et al., 1967a, pp. 2-9). By conceptualizing local CD direc-
tors as "community change agents," this research team discovered that
within their matrices of correlations, one factor stood out: "“systemic
linkage." Operationally, that means "working with local groups and in-
dividuals."” An ability to do that best predicted high scores on role
performance (the extent to which the director indicated accomplishment
of eight types of tasks, e.g., "licensing of eligible buildings," and
“establishing a survival plan").

The data base was extended through parallel surveys within the
states of Minnesota, Georgia, and Massachusetts {Klonglan et al.,
1966b). During this time, however, the team also conducted two national
surveys (Summer, 1964, and Winter, 1966) to assess the degree to which
“... individuals are aware of and have decided to use public fallout
shelters in the event of a nuclear attack by applying certain of the
adoption-diffusion concepts developed and used by sociologists"
(Klonglan et al., 1966a, p. 3). Assuming that people's attitudes could
be scaled along a five-stage continuum of adoption--awareness, informa-
tion, evaluation, trial, and adoption--they explored the relationships
among numerous demographic variables and certain attitude sets that
might be predictive of the acceptance of this “innovation."  They dis-
covered that during the time between these two surveys, more of the
public became aware of the sheltering program (1964-45% were unaware of
public fallout shelters; 1966-21% were unaware). Despite increased
awareness, however, fewer people (18% in 1964 vs. 16% in 1966) indicated
adoption. Adopters were defined as people "...who said they were aware
of, had information about, had thought about, and had decided to go to a

public fallout shelter if there was a nuclear attack' (Klonglan et al.,
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1966a, p. 22). While television {news and special programs) was listed
by nearly two-thirds (61.5%) as the most used information source, fol-
lowed by "daily or weekly newspapers” (54.6%) and “radio news and spe-
cial programs” (49.8%), Klonglan and his associates (1966a, p. 35)
specified that “pamphlets put out by the Office of Civil Defense" was
checked by nearly one-half of those surveyed (46%).

During the late 1960s, the team further explored the perceptions of
role performance held by local civil defense directors and managers of
connecting agencies. For example, in 1967, they issued a report on the
civil defense role of local governing bodies based on an lowa sample of
nine county board members, 21 mayors, and nine county-municipal civil
defense directors. Reflecting the role analysis research strategies
that others had found useful in understanding the conflict and stress
resolution mechanisms in school systems (Gross et al., 1958), state
police organizations (Preiss and Ehrlich, 1966), business organizations
(Kahn et al., 1964), and hospitals (Haas, 1964), the Iowa team
conc luded:

...that county board members, wmayors and county-municipal

civil defense directors are not performing all their civil

defense role responsibilities, as defined by official civil

defense sources. Also, it can be said that county board mem-

bers and mayors are performing tasks which are not their

responsibilities, as defined by official civil defense

sources (Klonglan et al., 1967b, p. 149).

Elements of role ambiguity and other forms of system strain were
documented as the team examined their four-state data set further so as
to identify with greater precision the correlates of effectiveness in
role performance by local civil defense directors (Klonglan et al.,
1967b; Mulford, Klonglan, and Schmitz, 1971).

These analyses were extended through a nationally based question-

naire survey (711 directors selected randomly from jurisdictions with
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populations in excess of 5,000 citizens; 461 returns [65%]) that was
conducted during 1971-1972. This larger data base confirmed many of the
preliminary conclusions and permitted greater precision and specifica-
tion of others (Klonglan et al., 1972; Mulford, Klonglan, and Tweed,
1973; Mulford et al., 1973; Klonglan et al., 1973; Kionglan, Mulford,
and Faisal, 1973; Mulford, Klonglan, and Kopachevsky, 1973). They docu-
mented, for example, that "...preparedness for nuclear attack is not
salient for most coordinators. One clear implication for DCPA is that
appeals made to local coordinators on the basis of things a coordinator
should do or be able to do in terms of the all-hazards approach are
likely to be more readily acted upon than others® (Mulford, Klonglan,
and Tweed, 1973, p. 2).

While many factors were found to be related to the effectiveness
levels of local coordinators, the types of linkages between civil
defense programs and community elites and their activities were dis-
covered to be most critical. Thus, horizontal linkage patterns, like
time spent with one's counterparts elsewhere in the state or region {see
Mulford, Klonglan, and Tweed, 1873, p. 8}, proved to be predictive of
higher performance levels and job satisfaction.

Although limited to the constraints of a fixed choice set of ques-
tionnaire items, these analyses suggested that several different
strategies were being used. Six were identified:

1) Audience strategy--"...the task of educating individuals

and organizations as to the functions and necessity of
community preparedness” (p. 3).

2} Resource building strategy--*...the acquisition of per-
sonnel, equipment and funds needed to build the
organization's operation capacity" (p. 3).

3} Emergency resource strategy--"...the degree that a local
coordinator can secure the participation of an organiza-

tion for the duration of time when he is anticipating,
responding to and following a disaster® {(p. 3).
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4) Cooptation strategy--*...the process by which organiza-
tions...absorb key people, including members of other or-
ganizations into its formal structure, e.g., board of
directors, as a means of protecting the organization from
threats to its stability..." (pp. 3-4).

5) Elite representation strategy--"...the placement of one
organization's member...on the board of another organiza-
tion, or in situations where the representative can in-
teract with key people" (p. 4).

6) Constituency strategy--"...the establishment of a
relationship between two organizations whereby one of the
two benefits directly from the activities of the other"

(p. 4) (adapted from Mulford, Klonglan, and Kopachevsky,
1973, pp. 3-4 of Summary).

While they could not explore the matter in depth, the Iowa State
team concluded that "...the extent of use of diverse resource acquisi-
tion strategies varies considerably on the basis of environmental, or-
ganizational and coordinator characteristics (Mulford, Klonglan and
Kopachevsky, 1973, p. 40). For example, "...directors with less train-
ing were much higher on the 'audience' strategy than others with more
training..." (p. 39). Similarly, "...organizations with less types of
DCPA monies (EOC, P & A) were among the highest users of..." the build-
ing resource strategy, and "...municipal or city jurisdictions are con-
siderably higher on constituency than larger areal jurisdictions like
counties" (p. 39). Furthermore "...coordinators with more training are
highest on elite representation" (p. 40). 1In short, these observations
validated the need for further study of the managerial strategies used
by local directors and the pattern differences that might exist among
directors in agencies located in communities of different types.

The final study completed by the Iowa State research team focused

on the training efforts initiated by the Defense Civil Preparedness
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Agency (DCPA)--one of the predecessor agencies of the FEMA. This ques-
tionnaire survey (n=128) explored the types of changes produced by four
“phase" courses that were offered regularly throughout the ten FEMA
regions until the establishment of the National Emergency Training Cen-
ter (NETC) located at Emmitsburg, Maryland.

The seven behavioral areas in which the LCDCs report having

made significant changes were concerned with: (1) the in-

volvement of more private organizations in civil preparedness

work; (2) increasing the involvement of local public services

in DCPA activities; (3) acquiring an access to the broadcast

medla;. (4) establishing an emergency center for disaster

qperatlons; (5) the updating of equipment and procedures used

in the EOC; (6) the development and revision of written dis-

aster plans; and (7) coordinating the emergency planning ac-

tivities of local official and community Teaders. The two

behavioral areas in which a lesser degree of impact was indi-

cated wefe'related to: (1) designing communication packages

for specific audiences and (2) efforts to secure federal and

state grants (Klonglan, Mulford, and Hay, 1973, p. 3).

Up until 1975, when funding was withdrawn, the team continued their
focus on complexities involved in interagency coordination. Among their
most useful products was an instructor's guide entitled "Creating Inter-
organizational Coordination" (Klonglan et al., 1975). Various exer-
cises, case studies, and presentations of theoretical materials were
synthesized to provide an instructional resource in the growing array of
similar materials being made available to local emergency preparedness
personnel. The concept of interagency coordination continued to be ex-
plored by both Klonglan and Mulford and several associates in other
human service agency settings (Klonglan et al., 1976; Mulford and
Klonglan, 1981; and Mulford and Mulford, 1977). An extensive review of
the research literature (Mulford et al., 1979) and an analytical summary
(Rogers, Whetten, and Associates, 1982) provided human agency service

workers with keen insights into the processes of and barriers to inter-

agency coordination.
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Disaster Research Center Studies (1963-1987)

In 1985, the Disaster Research Center, which had been located at
The Ohio State Unjversity for over two decades, was relocated. One of
its three founders--E. L. Quarantelli--rejoined his long-term colleague
R. R. Dynes--another of the DRC founders--who had begun chairing the
University of Delaware Sociology Department a few years earlier. As-
sisted by Dennis Wenger, a former DRC staff member and Ohio State doc-
torate, Quarantelli and Dynes are continuing the DRC tradition of
focused studies on varied postdisaster phenomena ranging from emergent
agency networks created to handle mass casualties, to responses by media
organizations and emergency medical units, and a host of other issues in
social science methodology and theory (see Dynes, De Marchi, and
Pelanda, 1987).

The DRC publications list now exceeds over two hundred articles,
books, monographs, book chapters, bibliographies and the iike. Of spe-
cial relevance to this study of the strategies used by local emergency
management directors, however, were several insightful publications that
dissected different aspects of these agencies and their function,

Reflecting observations gleaned from over 200 postdisaster studies,
Dynes, Quarantelli, and Kreps {1972) offered important insights into the
disaster planning process--a process that must be regarded as continuous
and ongoing, not one that is completed when a notebook has been printed.
Local directors must assist personnel in police, fire, medical, and
other emergency agencies to realize that disaster responses differ
gualitatively from routine emergencies in six important ways: 1)
uncertainty; 2) urgency; 3) the development of emergency consensus; 4)

expansion of the citizenship role; 5} convergence; and 6) deemphasis of
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contractual and impersonal relationships (adapted from Dynes, Quaran-
telli, and Kreps, 1972, pp. 48-49).

Furthermore, planning for disasters must be differentiated from the
principles that guide management of an emergency (Quarantelli, 1984).
While complementary, the two tasks must not be confused:

e Principles of disaster planning: a. A continuous
process; b. Reducipg the unknowns in a problematical
situation; c. Evoking appropriate actions; d. What is
likely to happen; e. Based on valid knowledge; f. Focused
on genera1 pr1pc1p1es; g. An educational activity; h.
Overcoming resistances; i. Testing; Jj. Not management
(Quarantelli, 1981, p. Contents).

¢ Principles of emergency management: (1) Agent-generated
demands; a. Warning; b. Pre-impact preparations; c.
Search and rescue; d. Care of injured and dead; e. Wel-
fare' needs; f. Restoration of essential community
services; g. Protection against continuing threat; h,
Community order. (2) Response-generated demands; a.
Cgmmun)cat1on; b: pont1nuing assessment of disaster
situation; c. Mobilization and utilization of human and
mater[al resources; d. Coordination; e. Exercise of
authority (Quarantelli, 1981, p. Contents).

Arguing that a “command and control® response model was inap-
propriate, Dynes (1983) formulated seven "implications" that pointed
toward an alternative--what he labeled an "emergent human resources
model." "The basic assumption in the emergent human resources model is
that the local social system is the logical and viable base for emer-
gency action, rather than that the local system must be held together by
strengthened centralized control" (Dynes, 1983, p. 659). Those respon-
sible for planning should: 1) utilize existing habit patterns as the
basis for emergency action; 2) utilize existing social units, rather
than create new ad hoc ones; 3) if outside resources are needed, employ
resources that are consistent with local sociocultural practices; 4)
utilize the existing authority structure, rather than create new ones;

5) utilize existing channels of communication and increase them, rather
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than restrict and narrow them to "official messages"; 6) recognize that
the aim of any emergency planning is to move back to “normal" as quickly
as possible; and 7) not regard the recovery stage as the opportunity for
massive (and directed) social change (adapted from Dynes, 1983, p.
659),

These conclusions were normative, however; that is, they specified
how things ought to be done. Useful and necessary for those trying to
do these jobs, they contrast with a different set of conclusions based
on field studies of local agencies. Paralleling the conclusions from
the lIowa State team, Anderson (1969) identified four conditions that
were associated with successful civil defense offices:

The conditions which are most likely to be productive of

successful involvement are as follows: 1. that local civil

defense has developed previous experience in handling com-

munity disasters....2. that municipal government provides a

structure which accepts and legitimizes the civil defense

function,....3. that the local civil defense director has the
ability to generate significant pre-disaster relationships

among those organizations which do become involved in emer-

gency activities....4. that emergency-relevant resources,

such as an emergency operations center, be provided and the

knowledge of the availability of these resources is

widespread through the community (pp. 60-61).

Anderson also concluded that "...civil defense organizations often
experience some difficulty in terms of their authority and jurisdiction
during disaster. Among other things, this is due to the fact that their
disaster authority is often unclear or is not acknowledged as legitimate
by other disaster-activated social units {p. 52).

After reviewing the experiences of civil defense directors in 12
cities, located within 12 different states, Dynes and Quarantelli (1975)
reached two critical conclusions. First, factors similar to those iden-
tified by Anderson (1969) differentiated offices that had “legitimacy":

1. environmental factors, e.g., seasonal threats; 2. struc-

tural factors, e.g., location of the civil defense office

within local government; 3. relational factors, e.g., the
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more extensive the relations inside and outside the local

governmen@ structure, the more legitimacy is provided to the

local_offxce; 4. output factors, e.g., EOC's which provide a

Tocation for the collection of information about disaster im-

pact (adapted from Dynes and Quarantelli, 1975, pp. 51-53),

Second, there was substantial diversity in the emphases or
priorities of these local directors. Indeed, there appeared to be at
least nine different approaches to the job. These approaches or
"models" might be combined to varying degrees by directors who might be
more or less aware of the implications of their "behavioral style,®

1) Maintenance model: emphasis on maintaining resources

wh1ch‘have been developed over time, such as facilities,
supplies, and budget.

2) Hilitgry model: emphasis on the necessity for military
organization to cope with emergencies.

3) Disaster expert model: emphasis on a particular type of
expert resource within the community,

4) Agm;?istrative staff model: emphasis on organizational
skills,

5) Derived political power model: emphasis on the necessity
for coordination in emergency planning but the motivation
for emergency planning is derived from the timposition’
of the mayor's authority.

6) Interpersonal broker model: emphasis on contacts and in-
formal relationships among personnel in various emergency
organizations.

7} Rbstrgct planner model: emphasis on the development of
planning based on a knowledge of various contingencies.

8) Comyunity educator model: emphasis on overcoming com-
munity apathy toward planning.

9) Disaster simulation model: emphasis on the rehearsal of
disaster plans (adapted from Dynes and Quarantelli,
1975, pp. 57-58).
Ten years later, Quarantelli (1985) completed a comparative study
wherein he juxtaposed the portrait obtained in 1975 with data collected
in 16 local emergency management agencies (LEMAS) during the mid-1980s.

Making his readers fully aware that a larger and nationally based sample
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tinuity and change during the past decade.

would be required to provide statistically valid generalizations, he of-

fered the following conclusion:

When present day LEMAs are compared with the civil defense
offices of 15 years ago, they show continuities along two
lines and a difference in one line. In terms of continuity,
LEMAs still continue to show considerable variability in
structure and functioning. Their response patterns at times
of disasters still manifest the same kinds of problems as
were observed in earlier studies (and LEMAs still continue
to do little managing). On the other hand, there is one
rather noticeable di?ference and it is that the disaster
preparedness status of LEMAs is much better than it once was
{pp. 27-28}.

With this portrait as context, Quarantelli (1985) offered a large

number of more precise observations that highlighted points of con-

the present study were these six points:

How LEMAs are internally structured, what domains and
responsibilities they claim in community preparedness,
how they relate to and are viewed by other emergency-
relevant organizations, what resources they have and mo-
bilize in dangerous threats and impacts in their
localities, and what and how they carry out tasks, can
and do vary substantially (p. 11).

o ...LEMAs are following one of two different paths with
respect to planning for wartime {essentially nuclear war)
emergencies. In a number of localities, responsibility
for nuclear war planning--and this is the language typi-
cally used rather than nuclear c¢ivil protection
planning--is only superficially and nominally accepted
(we were told this was sometime done only to continue to
meet requirements for matching federal funds); in a few
communities there is overt and outright refusal to under-
take any nuclear war civil protection planning, an almost
unheard of position in our earlier studies (p. 13).

...a5 in the past, the directors of the agencies manifest
a wide variety of behavioral styles in carrying out their
role.  Although use of work-related research results,
training opportunities, educational material, etc. is
very uneven and far from universal, it nonetheless is far
more prevalent among agency personnel than in the past

{p. 15).

Paralleling the lack of saliency for most LEMAs is a lack
of legitimacy, a pervasive problem which DRC noted ex-
isted for local civil defense offices in the late 1960s
and early 1970s. Legitimacy of course is not legality;
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Among those most salient to

EiMAi6§ll have the latter, they generally lack the former

e ...DRC has found practically no LEMAs in its recent fi
stud1es‘wpiph did not have an EQC, a disaster :lan 1§:g
responsibility of some kind in the natural disaster Larn~
Ing process for the community. Al these features cer-
tainly were rare in the civil defense offices of 10-15
years ago....But existence of something is one thing, its
qua]}ty 's another. We have already noted that’the
qua11t3 of the disaster preparedness of LEMAs, when
Judged in more absolute terms, is at best markedly'unéven
and as a whole not of the highest grade. Most written
disaster plans we have obtained from LEMAs, for instance
Pgd Jgf been updated since they were originally written

"W Tnko accont. the. e nd s, ryen do ot take
Fespanse, . i Te SomeLEWhs- ey i, OF the stergency
emergencé e S recognize the possibility of

gency responses, they tend to see that
as a problem rather than opportunity {pp. 48-49).

Finally, although he was at the edges of his data base, Quarantelli
proposed that these changes probably were not due totally to “top down
efforts" by state or federal personnel. Rather they may be more reflec-
tive of two other factors: 1) the quality and orientations of newer
LEMA staff members, and 2) increased expectations by the American public
“...that they are entitled to protection from all kinds of hazards and
will hold accountable those officials who do not provide that
protection” (Quarantelli, 1985, p. 39).

Most recently, Wenger, Quarantelli, and Dynes (1987) completed a
comparative study of LEMA functioning during six disasters--a chemical
spill, a hurricane, a tornado and three flooads. Building on
Quarantelli's previous observations regarding the need for a typology of
LEMAs (1985, pp. 34-35), the DRC team identified three key qualities:

1) structure; 2) extensiveness of planning activities; and 3) extensive-

ness of response activities. Upon cross-tabulating these, eight types
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of LEMAs were identified (the analytic characteristics of each are iden-

tified in Figure I11-1).

The team identified numerous conclusions; six

were most salient to our present considerations:

...an effective response is highlighted by excellent informa-
tion collection and distribution, a fully-staffed and
functioning EOC, adequate human and material resources, a spe-
cialized division of labor among responding units with the
coordination of those units by one agency, a legitimated
authority structure, integrated and coordinated relationships
with outside organizations, mutually beneficial and effective
relationships between emergency officials and mass media rep-
resentatives, and ‘reality-based' activities (p. 21).

Planning is often still limited in communities without viable,
full-time emergency management agencies. The response pat-
terns in these communities are less extensive. The response
pattern can be excellent where planning of high quality and
the attempt is made to interface those preparations with
response activity. However, where there are structural dis-
continuities between the planned emergency response system and
the normal organization of government, the efficiency of the
response may be hindered--even in the face of excellent plan-
ning {(p. 56).

LEMA arrangements seem to be most supported by the structure
of medium-sized cities; CEMA arrangements are perhaps better
suited to small and very large communities, It is not neces-
sarily true that a Type 8, or Community Emergency Management
Argangement, is the optimal structure for all communities (p.
74).

There is no one structurally optimum type of LEMA for all com-
munities. Efforts to impose a single uniform model are likely
to be both ineffective and dysfunctional (p. 77).

The degree of autonomy of LEMAs is less important than the ex-
tensiveness of the planning and response they undertake. It
appears that less attention can be paid to the positioning of
LEMAs in the social structure of communities than is
frequently assumed {p. 77)

There is extremely wide diversity in local disaster £1anning
as well as considerable variety in the structure of LEMAs,
While minimum standards ought to be set for LEMAs, the advan-
tages of heterogeneity should be recognized and used (p. 77).

International City Managers Association Projects (1980-198@)

Using 11 case studies and a review of over 300 emergency management

organizations in 1979-80, the ICMA staff prepared the "Local Government
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FIGURE TII-1
DRC TYPOLOGY OF LOCAL EMERGENCY MANAGEMENT AGENCIES

STRUCTURE
Autonomous Integrated
EXTENSIVENESS
OF PLANNING
ACTIVITIES Narrow Broad Narrow Broad
EXTENSIVENESS Narrow
oF ResaaEE Type 1 Type 2 Type 5 Type 6
ACTIVITIES Broad Type 3 Type 4 Type 7 Type 8
Type 1 = Traditional LEMO, Local Emer i
= . gency Management Off
¥ype 2 = Bypassed LEMA, Local Emergency Managemgnt Agencyme
Type 3 : Emergept LEMA, Local Emergency Management Agency
Type 4 = Established LEMA, Local Emergency Management Agency
Type g = gmbedded CEMO, Commun?ty Emergency Management Office
ng: : : Egggsgﬁg ggmﬁ, Commun}ty Emergency Management Arrangement
Lo g » Community Emergency Management Arrangement

Established CEMA, Community Emergency Management Arrangement

(Wenger, Quarantelli and Dynes, 1987, p. 60)
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Emergency Management Handbook Series" (ICMA, 1981). #hile these
materials were designed for local officials--especially city managers or
their counterparts and elected officials--to review the emergency
management capability of their jurisdiction, they contained several
analytic ideas. Four of these had special relevance for a study of
managerial strategies.

First, it was proposed that persons selected to coordinate the lo-
cal emergency management program ought to have certain individual traits
or qualities. The ICMA staff listed 16 such characteristics:

. He (or she) must be a superior leader.

He must be technically knowledgeable about emergency
management,

[ ]
o He must be able to integrate the activities and efforts
of diverse groups and individuals.

. He must know what his organization can, will, and will
not do.

f accomplishments

should have a proven track record ©

* is that he can gain the respect of peers, managers, and
subordinates.

o He must be personally dynamic and persuasive.

o He must be a hard worker and driver, and one who
motivates others.

o He must be fair.

i resources in such a manner as
o e e gb]e b Jgggle i d cost constraints.
to get the job done given time and ¢

e He must be flexible enough to handle changed directions
and respond positively.

He must exercise good judgment at all times.

a good business
¢ He must be a good planner and possess g
sense.

tools of project
He must be knowledgeable about the C
* minagement and know when and how they should be applied.

: . ¢
¢ He must have the.personality to dea} :12? all types o
people and situations and keep a level head.
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o He must be good at expressing his ideas both verbally and
in writing.

o He must have a capacity for resolving interdepartmental
conflicts (ICMA, 1981, pp. 24-25).

Second, the staff proposed that conflict and resistance to change
could be minimized if certain steps were followed. Although not dis-
cussed in detail, four approaches were highlighted: 1) establish an Ex-
ecutive Approval Board; 2) maintain good lines of communication between
staff and the Executive Board; 3) work actively with members of the
Board and other public and private officials; and 4) disseminate infor-
mation concerning decisions made by the Executive Approval Board
{adapted from pp. 26-27). Of course, like the personal attributes,
these were proposed as reasonable judgments based on case studies rather
than through more rigorous documentation methods.

Third, after a great deal of synthesis and distillation, 20 charac-

teristics were identified that seemed to contribute to an effective

emergency management organization, Exercises were designed for each of

these to aid the handbook user in considering how well their current
program reflected each characteristic. In summary form, the 20 charac-

teristics were as follows:

e Roles of elected officials defined
e Strong and definitive lines of command

e Disaster organizational structure/similar to your routine
organization

e Emergency management procedures are as close to routine
operational procedures as possible

o Good interpersonal relationships
e Emergency management planning is ongoing activity
e A1l hazard approach

e Disaster prevention and mitigation
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Motivation provided for involvement in the emergency

L]
management program
o Citizen involvement
e Coordination among participating agencies

e Public/private cooperation

e Multiple use of resources

public information function clearly defined

*

« On-going monitoring for potential disasters
o [Internal alerting procedure

e Ability to alert the public maximized

e Active intergovernmental coordination

Ability to maintain comprehensive records during a
disaster

Eligibility for state & federal subsidies considered
(adapted from pp. 47-139).

Finally, the staff made an effort to relate the 20 “desirable

characteristics® to 12 alternative organizational structures. These

ranged from a structure wherein the chief administrative officer (CAO)

was the emergency management director, planner and incident commander,

to such alternative structures wherein the CAO was the emergency manage-

ment director and an emergency management specialist was bhoth planner

and incident commander, oOF to a design wherein emergency management

planning was 2 CAO staff function and the jncident commander assignment

varied by types of disaster (pp. A-22-36). ICMA staff estimated that

the three structural designs wherein the largest number of the

"desirable characteristics" would be v1ikely or highly possible to

prevail" were: 1) Design F: CAO = EP Director; Public Safety Division

= planning; Public safety Director = Incident Commander {13 of 20

desirable characteristics); 2) Design E: CAG = EP Director; City

Departments perform planning and incident command function (e.qg.,
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police, fire) (11 of 20 desirable characteristics); and 3) Design G:
CAQ = EP Director; CA0 Staff = Planning; Department head and disaster
type determine incident command function (11 of 20 desirable
characteristics) {p. A-36}. Of course, none of these conclusions have
been tested empirically in comparative disaster response research
studies.

These normatively based materials--that is, prescriptions to stimu-
late reflections on alternative modes of organizing--have been used ef-
fectively in a continuing seminar series that ICMA staff have offered in
cooperation with the FEMA throughout the United States. As of mid-1987
well over 2,500 local officials, including city managers, elected offi:
cials, and emergency service agency personnel, have attended these semi-
nars at the National Emergency Training Center (NETC) in Emmitsburg
Maryland, or in their home states (Hoetmer, personal communication‘
1987). ’

The ICMA also conducted a national survey of local governments. It
documented the structural diversity that earlier case studies--both
their own and those completed by the lowa State and DRC research teams--
had revealed (Hoetmer, 1982). "Surveys were sent to the chief ad-
ministrative offices (CAOs}) in all counties, to municipalities 10,000
and over in population, and to a regional sample of one out of eight
municipalities under 10,000 in population" {(Hoetmer, 1983a, pp. 11-12)

This totaled 6,238 governmental jurisdictions out of the nearly 40,000
focal governments in the United States (exclusive of school districts
and other special districts). Returns from 1,579 governmental jurisdic-
tions {25.3% return rate) clearly revealed the structural variety that

depicts emergency management at the local level. While nearly all (83%
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of the cities; 93% of the counties) indicated that they had a disaster
plan, the structural location of the function varied considerably.

In cities, the city manager (reported by 22.5%), part-time

emergency preparedness coordinator {18.8%), or the fire chief

{16.2%) was most likely to have this responsibility. On the

other hand, 1in counties, full-time emergency preparedness

coordinators (44.3%) or part-time emergency preparedness

coordinators (33.3%) were found to have the responsibility

for emergency management. Only 32.7% of the cities respond-

ing had either a full-time or a part-time emergency prepared-

ness coordinator (Hoetmer, 1983b, pp. 1-2).

Clearly, this survey revealed both the non-standardized quality
that characterizes American society, and the unevenness regarding the
relative priority given to emergency management (Drabek, 1985). Thus,
the research team concluded that while some disaster planning was being
done by local governments, it was hard to specify how comprehensive the
planning was. A compilation of ideas received from the respondents
highlighted four key policy recommendations.

1) Have a regular comprehensive preparedness program. Keep
it updated and know it.

2) Appoint a coordinator who will develop an active program
with clearly defined duties and responsibilities.

3) Establish an Emergency Operations Center will full com-
munication capabilities.

4) Place a high priority on public education (adapted from
Hoetmer, 1983a, p. 11; see also, Hoetmer, 15984).

It remains for future researchers to establish the degree to which
local governments may respond to such recommendations, either because of
recognized need or because of federal and state initiatives. The link
between policies and actions taken at either of these two levels and al-
terations within local governments remains an important issue that few

have explored (see Mushkatel and Weschler, 1985).
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The United Research Services Incorporated Study (1983-1984)

In contrast to the multistudy programs that spanned several years
at Towa State, the Disaster Research Center, and within the Interna-
tional City Managers Association, a large-scale project was completed in
Tate 1984 by sociologists at the University of Virginia (7. Caplow) and
Brigham Young University (H. M. Bahr and B. A. Chadwick). Because their
work paralleled the present study in several important ways, it deserves
special comment,

Although both the large and small extremes were ignored, this trio
and their associates interviewed 619 "community responsibles” in 15 mid-
sized American cities. These ranged in size from 350,000 population to
18,000 (Caplow, Bahr, and Chadwick, 1984, p. 105). A1l were selected by
FEMA staff so as to *...represent a wide variety of geographic,
demographic, and administrative conditions® {p. 15). Since confiden-
tiality was promised, the cities were not identified by name.

Consistent with the orientation and assumptions summarized in Chap-
ter I, this team sought to design and implement a "network observation®
approach "...in which observers move from one key person to another in
an organizational network, along paths signaled by the informants them-
selves, until most of the key persons in the network have been iden-
tified and reached for face-to-face discussion” (p. 14). Beyond the lo-
cal emergency management director, the team identified those involved in
emergency management activities so as to map the network linkages and
ascertain the degree to which the resultant patterns reflected their
“IEMS mode."

This model of the "integrated emergency management system" posited
three forms of social integration: horizontal, vertical, and func-

tional. “Horizontal integration refers to the balanced involvement of
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sectors of the local community in an effective community action network"
(p. 18). Four sectors, or clusters of governmental or organizational
positions, were discovered to be most relevant: 1) control (elected and
appointed public officials primarily responsible for maintenance of
order); 2) public service (public and private officials responsible for
operating schools, hospitals, utilities, transportation, etc.); 3)
voluntary (Red Cross, Salvation Army, United Way, rescue squads, etc.);
and 4) industrial/commercial (managers of enterprises engaged in the
production of goods and services for profit) (adapted from pp. 18-19).

A minimum of 40 positions were checked in each community (the maxi-
mum found was 45), although in many cases some positions were verified
for non-inclusion. That is, while expected, some linkages were not
present in certain of the communities. So as to assure that no poten-
tial linkage was overlooked, 14 positions were cross-checked. .

i ; Mayor and/or City
1) Emergency Management Director; (2) yor anc .

&alager;g(B) City councilman and/or County commissioner; (4)

Police Chief and/or Director of Public Safety and/or County

Sheriff; (5) Fire Chief; (6) Superintendent of Sghqols; (7)

Hospital Superintendent; (8) Manager, Power Facility; .(9?

Manager, Water Facility; (10) Chamber of Commerce Executive;

(11) Manager, Largest Enterprise; (12) Pastor, Largest Church

and/or Ministerial Association Executive; (13) Red Cross

Executive; (14) Salvation Army Officer (adapted from Caplow,
Bahr, and Chadwick, 1984, pp. 220-221).

Diagrams were constructed for each of the 15 communities studied.
These documented the Vinkage patterns (persons identified in response to
the question: "who are the key people responsible for emergency manage-
ment planning in this community?") across the 40-45 positions within
each of the four sectors that comprised the horizontal form of community
integration.  When juxtaposed against an “emergency management effec-
tiveness rating" (an aggregation of evaluations made by the interviewees

and interviewers), the social maps of the 15 communities revealed mini-
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mal differences. Regardless of the degree to which the emergency
management program was judged to be effective, most of the contacts were
concentrated within the control sector. Curiously, though, four of the
networks were incomplete within the control sector. “All four have low
effectiveness scores, and the network with the most incomplete set of
control sector relationships has the lowest score of all" (Caplow, Bahr,
and Chadwick, 1984, p. 192). Thus, the patterns captured by this in-
novative methodology did not yield a simple or straightforward set of
guidelines, although the team did offer a plausible interpretation,

We conclude that, provided the relationships of the EMD with
the control sector are fully developed, it does not matter
very much, from the standpoint of operating effectiveness,
whether other sectors of the community are excluded from the
emergency planning and management netWork. Indeed, from the
standpoint of administrative efficiency it may be advan-
tageous to exclude them, and that may be why several highly
competent EMDs in this sample do so. From the standpoint of
mobilizing public opinion and community resources in a severe
emergency, it is implausible to attrib{te any eventual advan-
tage to those networks that do not extend beyond the control
sector (p. 193).

Further analysis of these linkage patterns and other data collected
through their interviews, produced a series of insightful conclusions
regarding the structure through which emergency management functions are

accomplished.

e The EM networks in all of the sampled communities are
centered in the control sector, with secondary involve-
ment of the public service sector. The voluntary and
industrial/commercial sectors are underutilized.

o Emergency management planning is a formal procedure rely-
ing on written plans; it is not much influenced by
friendship, or other informal ties.

e The effectiveness of emergency planning is greatly af-
fected by a community's recent experience. Communities
which have experienced a recent major disaster show supe-
rior network effectiveness. Among those without recent
experience, communities which agree on the most likely
potential disaster--usually flood or windstorm--show bet-
ter network effectiveness.
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The people in local EM networks are much less apprehen-
sive than the general public about the possibility of
nuclear attack; they exclude it from their list of
realistic. threats. But they are more apprehensive than
the general public about the dangers of fallout (adapted
from pp. 9-10).

Turning from network and community features to an analysis of the
individual managers who worked within the more effective networks, the
team reached the following conclusions:

More members were born and raised in communities else-

where, not where they now work. This may reflect a
greater degree of professionalization.

o Members had more experience and a wider range of local
contacts.

e Members had written plans and evidenced greater
familiarity with them.

o Members had more hands-on experience in managing floods
and windstorms.

o Members were more familiar with federal and state emer-
gency agencies and their respective procedures and
policies (adapted from p. 186).

These observations bring us up to the information base that existed

during the field study and telephone interview phases of this study. As
will be evident as we work through the new data base, certain patterns

and conclusions from these earlier studies were confirmed and, in some

cases, redefined.
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CHAPTER IV
PERCEPTUAL VERSUS BEHAVIORAL STRUCTURES OF MANAGERIAL SUCCESS

What is a “successful" emergency manager? Depending upon a variety
of factors, including one's philosophy of disaster mitigation, civil
defense, human motivation and other such matters, the answer would vary
considerably. This research did net try to answer this very complex
question. By exploring both some behavioral and perceptual aspects of
managerial success, however, five related issues were examined.

First, were there behavioral indications that would validate the
Phase I selections? Recall that a nomination process was used to iden-
tify 12 local directors in-.communities of different sizes. All were
perceived by individuals outside their community as being "reasonably
successful®, A series of basic tasks or program goals were identified
and used to construct a crude index of goal attainment; this index
provided a cross-check on the nomination process.

Second, this instrument was used to examine the variation within
the Phase Il (telephone interview) data set. Would certain structures
or strategies be used more frequently by those managers who scored
highest on these behavioral indicators of successful program
implementation? The index was used to identify those directors who had
been "less successful® so as to have a small comparison group.

Third, so as to have a context for the analysis, it was important
to display some of the demographic characteristics of these local direc-
tors. Also, it was important to ascertain whether or not any charac-
teristics of the directors--matters like level of training or length of

time in the position--were associated with the goal attainment index.
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Fourth, in contrast to this behavioral aspect of managerial
success, the self-perceptions held by these directors regarding their
effectiveness were examined. Such measures are used commonly as in-
dicators of effectiveness (see Locke, Locke, and Dean, 1966, pp. 425-

426). Thus, the pattern differences among the three criterion groups

were assessed.
Fifth, and finally, through the interviews that were conducted with

local executives in seven contact agencies in each of the 12 field
sites, perceptions of managerial success were explored. That is, what
did they see in the personality or behavior of the local emergency
manager in their community that might be related to their success. This
topic will be pursued in Chapter V. Four issues comprise this chapter:
1) behavioral indicators of success; 2) identification of less success-

ful directors; 3) director characteristics; and 4) self-evaluations of

effectiveness.

Behavioral Indicators of Success

As indicated above, it was desirable to validate the nomination
process that produced the Phase 1 selections. As has been emphasized
throughout this book, these 12 directors were perceived by those who
nominated them as having fairly effective programs. They were not
viewed as being the most successful collection of directors that might
be assembled, but they would stand at least within the upper middle of
the total spectrum. The approach to assessing goal attainment was kept
simple so as not to deflect from the primary focus of study, however.
More complex measures Of program success should bé developed by the so-
cial science research community, but within this context, the following

procedure served the project needs. After reviewing several lists of
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key tasks or program goals, four key areas were selected and questions
were prepared for each: 1) written community disaster plan, 2} com-
munity vulnerability analysis, 3) emergency operations center, and 4) a
simylation exercise within the past year.

Table IV-1 displays the results obtained for the directors inter-
viewed in both Phase I and Phase II. While a crude measure, the
profiles obtained clearly validated the Phase | selections. In terms of
these four task areas, the 12 directors selected for field study

evidenced high degrees of goal attainment.

Identification of "Less Successful® Directors

The responses to the four items pertaining to goal attainment were
added together; that is, "no" responses were assigned scores of one and
"yes" responses received a two. This created a score range of four to
eight. The distribution of these scores is displayed in Table IV-2.

Those who had not accomplished two or more of these goals (scores
of 6 or below) were designated as a "less successful” group of direc-
tors. Despite the small size of this sub-sample, use of this index per-
mitted three comparison points: 1) Phase I directors (n=12); 2} the to-
tal group of Phase II directors (n=50); and 3} the small collection of

"less successful" directors (n=7).

Director Characteristics

To provide context for the chapters that follow, it is important to
understand the range of directors that participated in the study. In
addition, differences and similarities in the three comparison groups
require exploration, Table IV-3 presents data on nine director charac-
teristics. Note that the sampling procedures used provided for even

splits among the Phase I and Phase II directors across community size.
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TABLE IV-1
GOAL ATTAINMENT ASSESSMENT

% Attained*

Task
Phase I Phase i
1) Community Disaster Plan 100 (12) 98 (49)
2) Community Vulnerability Analysis 100 (10) 76 (38)
3) Emergency Operating Center 92 (11) 84 (42}
100 (12) 80 (40)

4) Simulation Exercise

*The number in parenthesis is the actual number of directors who indi-
cated that they had accomplished the task listed; percentage based on
exact number of directors who responded to the question.

TABLE 1V-2
GOAL ATTAINMENT INDEX: DISTRIBUTION OF TOTAL SCORES

Number of Directors*

Goal Attainment Score
Phase | Phase Il Less Successful
4 0 (0) 2 (1) 14 (1)
5 0 (0) 2.(1) 14 (1)
6 0 (0) 10 (5) 71 (5)
7 8 (1) 28 (14) 0 (0)
8 92 (11) 58 (29) 0 (0)

TABLE 1V-3

DIRECTOR CHARACTERISTICS

*The number in parenthesis is the actual number of directors who ob-
tained the score listed; percentage bhased on exact number of directors

who responded to the question.
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Director
o Number of Directors*
Characteristics Phase T Phase IT . ngi Successful
Community Size
500,000 plus 33(4) 40
20
38,233-499,999 33(4) 40%20% §§E§§
, or less 33(4) 20{10) 43(3)
Nature of Position
Full-time with pay 67(8) 7
‘ i 9(37
gggt-t1me with pay 2553) 17%8)) §?f§;
er 8(1) 4(2) 0(0)
Time in Position
3 years or less 0(0) 42
) 20) 57(4
;110 years 83{10) 35(17) 4353;
years or more 17(2) 23(11) 0(0)
Igge{: of ]Appointment
ivil Service 33{4) 36(1
> * 6
g:;;:1cal 42é5) 57%25{ égéég
25(3) 7(3) 0(0)
Age
gg_zgars or less 0(0) 10(5) 43(3)
e 2553) 27§13 29(2
a0 58(7) 40(19 1451;
years or more 17(2) 23(11) 14(1)
Formal Educatian
12 years 17(2) 1
0(5
i e I
S(7
17 years plus 33(4) 35(17) %zfi;
Member of Professional Org.
No
0(0) 22(11) 43(3
Yes 100(12) 78(38) 5?§4§
Diys%of Em. Mamt, training
days or less 25(3) 40(17
58693 days 58({7) 28%12) ?§§§§
ays or more 17(2) 33(14) 0(0)
Memﬁfr of Local Civic Group
0
25(3) 54(26) 57(4
Yes 75(9) 46(22) 4353;

: v
The number in parenthesis is the actual number of directors who

responded in each code categor
of directors who responded to
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Also, the small sub-sample of less successful directors was not
clustered into a single size category, but was distributed across this
variable. None was in the extreme largest category, however--one mil-
lion or more.

Since one of the research objectives was to contrast the interagency
structures and managerial strategies used by directors in different
sized communities, this was a study design requirement. This require-
ment produced an important distortion, however, because larger com-
munities were overrepresented in the total data set in comparison to
their relative frequency within the nation. While satisfying the design
needs of the study, this marked overrepresentation of larger communities
must be kept in mind as the results are reviewed. For every city the
size of Dallas or county as large as Los Angeles, there are hundreds of
jurisdictions whose population does not exceed 100,000 citizens. Equiv-
alent numbers of cases facilitated some of the comparisons required by
the research objectives, but did not reflect the typically used random
sampling techniques designed to estimate political opinions or public
attitudes. As noted in Chapter I and discussed further in the Appendix,
the Phase II directors were selected through a multistage random sam-
pling technique designed to produce a data set with equivalent numbers
of comparably sized communities regardless of their actual frequency.
Such is the logic of theoretically based sampling (Glaser and Strauss,
1967) and comparative case study analysis (Yin, 1984),

In contrast to community size, many of the other characteristics in-
dicated important differences among the directors: Most Phase I direc-
tors held full-time positions. Indeed, one of the important strategies
used by several of the directors, especially those in smaller com-

munities, was to absorb additional responsibilities or, as in the case
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of the James Valley Association (South Dakota), other Jurisdictions, so
as to justify a full-time position.

Most Phase I directors had been in their posts between four to ten
years. Note that many Phase II directors had held their jobs for much
longer or much shorter periods of time. Given the randomized selection
procedure, this was expected. Many of the directors in the small sub-
sample whose goal attainment was minimal were relative newcomers.,

Reflecting the decentralized nature of emergency management within
the United States--a matter with profound implications that we will
return to later--there was considerable variation in the type of ap-
pointments these directors held. About one-half of both the Phase I aﬁd
Phase II groups held political appointments, as opposed to civil serv-
ice. A1l but one of the less successful pool of directors held politi-
cal appointments, however.

The ages of these directors varied considerably, as was expected. A
greater proportion of the successful directors (Phase I) were in the
46-60 year range, however. Of greater significance was the skewed dis-
tribution of the less successful sub-sample:  they tended to be much

younger .

Overall, the directors reflected varied educational backgrounds.
A1l had completed 12 years of schooling and, therefore, probably were
high school graduates. VYet, over one-third (35%) had enrolled in some
type post-baccalaureate course work. In total, nearly one-half (48%)
had completed 16 years or more of formal education. Given the age range
and job tenure, this relatively high education level undoubtedly
reflects the overrepresentation of larger communities. Reflecting their

age, job tenure and other factors, fewer of the less successful direc-

tors were college graduates.
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Nearly all were members of a professional emergency management or-
ganization (82%). While not included in Table IV-3, it is important to
note that a significant number held memberships in two or more such or-
ganizations (78%). As might be anticipated, all of the successful
directors (Phase 1) participated in such associations, while three-
fourths (78%) of the random group (Phase II1) and Jjust over one-half
(57%) of the less successful directors did so. Furthermore, far more of
the Phase I directors held offices in these associations within the past
five years (Phase I--75%; Phase 11--36%; Less Successful--29%).

Training levels varied also. Seven of the 12 (58%) Phase I direc-
tors had completed between 25-99 days of formal training in emergency
management and two others (17%) had even more. While one-third {33%) of
the Phase 11 directors had devoted over 100 days to emergency management
training, 40% had less than 24 days. Thus, the Phase I directors were
within the range reflected by the randomly selected group, but skewed
toward the upper end. This pattern will be observed repeatedly
throughout this book. In contrast, the less successful director sub-
sample had far less training.

Although not included in Table IV-3, directors were asked about
military training. Over two-thirds (69%) had been in the active
military service and 29% had been members of a National Guard or
military reserve unit. Most (75%) of the Phase I directors had active
military experience, as did the random group (Phase II) (67%). Far
fewer (29%) of the less successful directors had military experience.

About one-half (52%) of the directors were members of some type of
local service or civic organization such as YFW, Lions, Kiwanis, or
Chamber of Commerce. Larger proportions of the Phase 1 (75%) directors

held such memberships than either the Phase II (46%) or less successful
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directors {43%). Furthermore, much larger proportions of Phase I direc-
tors had held offices in these organizations within the past five years
(58%) than either the Phase II (24%) or less successful directors {14%).
Several other characteristics were reviewed, but these either
revealed no differences among the groups or differences that paralleled
those already discussed. For example, all but one (92%) of the Phase I
directors participated in a state association of local management direc-
tors. So too did most of the Phase Il (77%) and the less successful
directors (71%).
Similarly, the directors represented varied forms of constituencies.
As described in Chapter I, this was one of the criteria used in the sam-
pling procedures. Thus, city jurisdictions were represented {23%), as
were county agencies (15%), combined city and county units {21%), and
county agencies that had responsibilities for several municipalities
{41%). The three comparison groups of directors were split rather
evenly across these jurisdictional types although none of the less
successful directors worked within combined city and county programs.
One of the Phase II directors had resided in his community for less
than three years, but most of the directors were long-term residents.
For example, 58% had lived in the community where they now were employed
for over 20 years. A larger proportion of the randomly selected group
{Phase II) {49%) had lived in their locale far more than 30 years {(Phase
1--25%; Less Successful--29%). Aside from this difference, the three
comparison groups paralleled each other in length of local residency.
Finally, there were no gender differences among the comparison
groups. While the number of females holding emergency management posi-
tions has increased greatly during the past decade, the total number

selected for this study was too small to analyze separately. One of the
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12 Phase I directors was female, as were four of those picked through
the randomization procedures used to identify the Phase II group. HNone
of the less successful director sub-sample was female, As the propor-
tion of local emergency management agency directors who are female in-
creases over the next decade, it will be important to assess potential
variations in the types of managerial strategies that are used. This

information, like that derived from this study, may have useful training

applications.

Self-Evaluations of Effectiveness

The questionnaire that was 1left with each director after the inter-
view contained a listing of 13 items that reflected a range of tasks
commonly performed by local emergency managers. To the question, "How
effective do you feel you have been in accomplishing these to date?®
five response categories were provided: 1) very effective; 2)
moderately effective; 3) somewhat effective; 4) somewhat ineffective;
and 5) not applicable. The items included such tasks as: “wofking with
volunteer organizations on emergency management needs,” "establishing a
notification system of key officials for emerging situations," and
"planning for chemical and toxic substance spills or accidents.” A com-
plete listing of all 13 items appears as Table IV-4 which also displays
the responses obtained from the Phase I directors. Of course, for those
directors interviewed over the telephone (Phase II), this questionnaire
was mailed to them. Their responses, along with those obtained from the
seven directors that comprised the "less successful® group are presented

as Table IV-5.

Inspection of these two tables revealed patterns that paralleled

those discovered with the goal attainment items. Phase 1 directors per-

ceived their efforts to be reasonably effective--a bit more so than
those selected through the randomization procedure used for Phase II,
But clearly, many of the directors in the Phase Il sample perceived
their work as being effective. As would be expected, the “less
successful" group indicated somewhat Tower Tlevels on this self-
evaluation, and the Phase 1 selections were validated further. Al
such instruments, of course, have an inflation bias-~who will rate their
work as ineffective? Given the high degree of rapport established with
the Phase I directors, it is probable that they registered more candid
views on this instrument than those surveyed over the telephone. Hence,
while these self-perception items did validate the three comparisaon
groups, this biasing process undoubtedly neutralized the range of dif-
ferences.

Some directors viewed several of these areas as non-relevant to
their position. In some cases, this reflected the division of labor
among agencies regarding the structural location of the emergency
management function. For example, a law enforcement agency was the
designated agency for housing the émergency operations center, and the
director indicated that this activity really was "not applicabie® to his
agency as it functioned within that community.

Note, however? that two of the items were viewed as “not applicabie®
by a sizable percentage of these directors: 1) crisis relocation plan-
ning, and 2) advocacy of flood insurance. While CRP may have reflected
a community conflict or local government decision, reluctance to define
flood insurance advocacy as part of the responsibility of this position
could be interpreted as indicating ineffectiveness. The same could be
said for those few directors who perceived “working with volunteer

organizations" as being "“not applicable" to their job.
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TABLE IV-4
SELF EVALUATIONS OF EFFECTIVENESS: PHASE I DIRECTORS
* *k
Item N 1 2 3 4 5

1) Establishing emergency 42 50 8 0 0

communication capability 12 (5) (6) (1) (0) (0)
2) Establishing an emergency oper~ 67 17 8 8 0

ating center for local government 12 (8) (2) (1) (1) (0)
3) Developing and conducting em. 17 42 33 0 8

management training for public 12 (2) (5) {(48) (0) ()
4) @Giving information about emer- 33 33 33 0 0

gency management to mass media 12 (4) (&) (4) (o) (0)
5) Working with volunteer organiza- 42 25 33 0 0

tions on em. management needs 12 (5) (3} (&) (0) (0)
6) Establishing a notification

system of key officials for 36 46 18 0 0

emergency situations 11 (4 (5) (2 ((0) ()
7) Testing community organization

readiness through drills and 18 64 ) 9 0

simulation exercises 11 (2) (7) (1) (1) (0)
8) Building a multi-hazard 18 36 27 18 0

community warning system 11 (2 (4) (3) (2) (0)
9) Planning for chemical and toxic 18 36 27 18 0

substance spills or accidents 11 {2y (&)Y (3} (2) (0)
10) Completion of crisis 20 10 10 30 30

relocation plans 10 (2y (1) (LY (3) (3)
11) Conducting a community 60 30 10 0 0

vulnerability analysis 10 (6) (3) (1) (0) (0)
12) Implementing hazard 9 18 55 9 9

mitigation programs 11 (1Y (2) (6) (1) (1)
13) Advocating the purchase 9 9 36 18 27

of flood insurance 11 (1) (1) (4) (2) (3)

*Response categories were: 1 = very effective; 2 = moderately effective;
3 = somewhat effective; 4 = somewhat ineffective; 5 = not applicable.

**The number in parenthesis is the actual number of directors who
responded in each code category listed; percentage based on exact number
of directors who responded to the question. ‘
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TABLE IV-5
SELF-EVALUATIONS OF EFFECTIVENESS:
PHASE 11 VS. LESS SUCCESSFUL DIRECTORS

Item Phase I Directors Less Successful Directors
N¥ 1 2 3 4 5 N=* 1 2 3 4 5

1) % 42 10 2 0 40 20 20 20 0
41 (19) (17) (4) (1) (0) 5 () () M @) (o)

2) 49 38 7 2 7 20 40 0 20 20
41 (20) (14) (3) (1) (3) 5 ) (2 (0 1) (1)

3) 27 3 24 5 12 20 20 20 0 40
41 (11) (13) (10) (2) (5) 5 () () M) (0 (2

4) 42 34 10 10 5 20 40 0 0 40
41 (17) (14) (4) (4) (2) 5 (1) (2) (0) (0) (2)

5) 32 46 12 5 5 0 40 20 20 20
1(13) (19) (5) (2) (2) 5 (0 (2 (1) (1) (1)

6) 61 33 2 0 2 60 40 0 0 0
41 (25) (14) (1) (0) (1) 5 (3) (2) (0) (0) (0)

7) 32 34 12 10 12 0 60 0 0 40
41 (13) (14) (5) (4) (5) 5 (0) (3) (0) (0) (2)

8) 2 29 17 22 10 0 40 20 40 0
a1 (9) (12) (7) (9) (4) 5 (0 (2 1) (@2 (0)

9) 34 4 17 0 0 20 60 20 0 O
41 (14) (20) (7) (0) (o) 5 (1) (3) (1) (o) (0)

10) 23 15 18 18 28 4 20 0 20 20
40 (9) (6) (1) (7) (11) 5 {2y (1) (0 (1) (1)

11) 39 4 10 5 2 20 20 20 40 O
41 (16) (18) (4) (2) (1) 5 ) M (1) (2) (0)

12) 10 39 32 20 0 0 40 20 40 0
41 (4) (18) (13) (8) (0) 5 (0) (2) (1) (2) (0)

13) 7 22 39 2 29 G 40 0 20 40
4 (3) (9) (16) (1) (12) 5 (0) (2) (0) (1) (2)

*
See Tagle IV-4 for the items and response categories used, Total num-
ber varied because of incomplete responses.

* Kk N N :
The number in parenthesis is the actual number of directors who

responded in each code category listed; percentage based on exact number
of directors who responded to the question.
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CHAPTER V
PERCEPTIONS OF SUCCESSFUR MANAGERS

The Phase 1 field site studies provided a way to explore a dif-
ferent dimension of managerial success than what can be tapped by seif-
evaluations or task analyses. As noted in Chapter I, in each community
executives were interviewed in six to ten "contact agencies.” These
individuals--fire chiefs, county commissioners, Red Cross directors, and
the like--form critical linkages that collectively spell the difference
between programs with high response capacities and those that will fail
in time of disaster. How do such officials perceive successful direc-
tors of emergency management agencies? What qualities do they notice in
the behavior of such directors that might contribute to their success?

After the study and its objectives were introduced, each "contact
agency" representative was asked the following question:

To get started, let me begin with a very general question.

From your vantage point, what is it that makes (local

director’s name) a good agency head? What kinds of

managerial strategies have you seen him using to build his
program here in {name of city or county)?

Reflecting the uneven picture of local civil defense agencies that ear-
lier studies documented {Quarantelli, 1985; Hoetmer, 1983a, b), many in-
dividuals referred to the past. That is, the perception that the cur-
rent director was successful often stemmed from the exceedingly poor
performance of his predecessor--maybe two or three of them.

Case histories like the following document the context within which
many local emergency management directﬁrs are working. Such contexts
constitute areas of opportunity for program development.

We had a previous director for about 10 yrs. He was
retired military and the only thing that he talked about was

‘the Russians are coming, the Russians are coming,' and em-
phasized the importance of civil defense. 1n general, he was
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ineffective; everyone laughed at him., After he left that of-
fice, it was turned over to the person who had a small unit
within the County pertaining to noxious weeds. So the person
was half-time noxious weeds and half-time civil defense. By
and large, the person worked on noxious weeds. Dissatisfac~
tion from the state was presented to the county commissioners
which resulted in a reassignment for a short time to the
county sheriff's department. It was part of my division, but
as you might expect, we really never did much with it. We
didn't have the time and the sheriff made it very clear that
the primary thing that we were to do was to grab the federal
money and let it sit. When [the local director] took over he
began trying to do something with the office. (Lieutenant,
County Sheriff's Office)

The lesson is clear: new agency directors should develop a sense
of the history of the emergency management program in their community,
Perceptions held by personnel in other agencies must be ascertained.
Depending upon the content of these perceptions, specific strategies for
nurturing support networks must be developed.

Upon reviewing the full range of responses obtained from the 79
contact agency representatives, various themes reappeared. What is it
that makes a good emergency manager? From the standpoint of these or-
ganizational executives, three areas were important: 1) profes-
sionalism, 2} individual qualities, and 3) emergency management ac-

tivities.

Professionalism

Four different forms of professional behavior were noted. First,
many directors were perceived as occupying a unique structural niche--a
coordinator function--within the complex array of agencies and groups
that constitutes the disaster response capability of the community.
Second, knowledge was stressed by many contact agency personnel. Third,
commitment was seen as the outstanding attribute in many directors.
Fourth, and finally, some directors were perceived as being recognized

by professional groups external to the community. Each of these themes
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is illustrated by the following quotations that were extracted from the
field interview notes. Since only one of the 12 directors who par-

ticipated in Phase I was female, pronouns in the quotations were

modified to protect her identity.

Coordinator Niche

The Phase I emergency management directors were perceived to be
coordinators, not dictators. Enactment of this form of professional be-
havior reflected numerous sensitivities. Different methods were used,
but the net result was the legitimization of a unique structural niche.
Terms like integrator, mediator, or designer of compromise solutions

were used by the executives in the various contact agencies when they

described the local emergency manager in their community.

It is his attitude toward work. He consistently says, lets
see how WE can improve the system. (Red Cross Director)

follows a philosophical principle of always trying to
build on the strengths that already exist in the organiza-
tions that he has to relate to. (City Public Works Director)

The primary strategy that uses is to try to lead
through suggestion. (Captain, County Sheriff's Office)

He knows how to plant an idea and then let it mushroom.
People don't become defensive or offended when he presents
ideas. It's very clear as he presents them, that he knows
what he's talking about. But he's able, then, to not get in
a panic situation about the development of the idea. Rather
he can sit back and let people ponder it, let the idea mush-
room and in that way see other people become involved in the
implementation or at least the participation of getting the
jdea across. {City Police Chief)

The kind of strategy that he's used is in getting small
groups of people together. He seemed to have appeared on the
scene and he wanted to be sure that he knew these people as
individuals and then brought them together in small groups.
As the small group, then, became acquainted with each other,
that small group became a work group and then he would bring
people together across those small groups...over time he
built a very large number of networks that when you look at
the whole thing from the standpoint of what exists in the
county, it's an amazing accomplishment. (Hospital
Administrator)
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proceeds quietly and tries to plant ideas with

and then have other people buy into his program, rathefeigls
coming around and constantly brow-beating people. When he
started in that job, in part because of his predecessor, he
had great difficulty in getting the departments to help. ’But
very quietly and over time, he has now been able to get
pgople comm}tted. By and large the agencies here are com-
mitted to him and to the program because of the kind of style
B?rgggogfed and developed. (City Department of Public Works,

...the identification of people who take emer
i ] gency prepared-
ness seriously and making them aware of each other‘;opas to
?3;%ea feeling Epatfthey are not isolates or odd-balls, but
r are part of a larger constitu . i
D) g ency (Business

.:.frgquent]y in meetings he will sit and listen...he then
will integrate whag is being said from the other people, each
of whom are proposing in a fairly dogmatic way a particular
go]lc€ algernative. Frequently will serve as the in-
egrator to come up with a compromise soluti j -
e pers p ution. (City Coun

He has confidence or at least he communicates with u

of confidence that really is a reflection of his reZo;nzi?gi
that he regards us as the experts in this area. He is the
interface and communicates a sense of confidence in us as ex-
perts, He asked us to come over there and made us feel very
welcome when we got there, 1 guess in essence it is a con-
f1depce building thing that has made him successful in that
particular job. (Business Executive)

...in the kind of exercises that does gen it i
not done by directive, it is rather donegiyera]]y‘ 521;3
around and talking to people and through his own good will
he is able to get people to become involved rather than re\y:
ing on a type of style that requires the assistant city
?2ni$ﬁg t:a:fpd fown a directive that people must participate
icular exercise. i i i i
Dopar tens) cise {Assistant Chief, City Fire

doesn't want to be the boss, he wants to put things

together so that it works. He doesn't try to be the sheriff,

he doesn't try to be the fire district, he i i

| s perceives his role
of that as coordinator and as a result he is behind the
scenes serving as coordinator not out front trying to tak
the limelight. (County Sheriff) ying e

First is his non-threatening style....he states licitl

that he is not going to run the agencies. He is no%xgoiig tg
try to run phe1r agencies, they have to do their own jobs.
Tbu§ he defines a very clear role of coordination for the
civil defense function, rather than emphasize or suggest that
in time of emergency that the civil defense organization will
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try to run or direct any of the operational agencies. {City
Public Safety Director)

Specialized Knowledge

For years now, occupational groups in the process of becoming
professionalized have identified special forms of knowledge that they
alone possess (Dingwall and Lewis, 1983). While the type of knowledge
varied, these directors were perceived as having unique and special

areas of knowledge that legitimated their credibility. The following

quotations illustrate this theme.

He's got good knowledge; he's got knowledge of people and
knowledge of things. (City Fire Chief)

is very knowledgeable, both in terms of technical in-
formation about emergency management but also very knowledge-
able about the emergency services agencies...he's a capable
coordinator, but his coordinating skills rest very much on
his long-term knowledge of the agencies. (City Fire Chief)

He's a highly trained professional. He is a person who
benefits from both the formal education that he's had but
also the kind of self education that he has done since he's
taken on this job. (County Commissioner)

...his participation in various seminars and conferences,
like conferences -he's gone to with FEMA. He is keeping at
the forefront of new information in the emergency area.
(City Department of Public Works)

...a lot of schooling. has attended a lot of school-
ing and has built a sense of expertise. (Business Executive)

He is informed, he is really the resident expert in this
area. {City Fire Chief)

is exceedingly knowledgeable. He 1is knowledgeable
regarding the responsibilities of government as well as the
constraints of government. And most important of all, he
knows the regulations and he knows the appropriate legisla-
tion. He knows the agencies, who is to do what, what legis-
lTation exists, what legislation has been proposed, what
legislation is pending., He understands what legislation-will
have a particular kind of impact on a particular type of
emergency service, The man simply studies so that in com-
mittee meetings he is able to both, make reports as well as
to spontaneously indicate that a particular change, if
adopted is going to have a particular change on something
else. (Business Executive)
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Commitment

Through a wide variety of actions, these directors propagated an
image of commitment. Despite miniscule budgets and minimal authority,
Many contact agency personal were impressed with the "stick-to-itness”
of the Tlocal emergency managers selected for Phase 1. Their
credibility, in part, stemmed from this quality,

really believes in émergency preparedness, (County

Commissioner)

is sincere. His sincerity is conveyed i i
* 3 . 2 aNd
high degree of credibility. (Federal Agegéy Offic%zgis hn 2

has a reputation for i j
s ] getting a job done. On !
?gen_?sswgned to a job, people in the various agencigg Ee ;
will get done. {City Fire Chief) o

lives and breathes the office
_ ] a . Secondly he i i
;t;;lsab!}:',”ﬁd;on;eot;;ag‘.goes hdo‘wn he gets it };ixzdls h11fghrlug
ing, i :
another. (County Sheriff? e get it done one way or

?gthi; a lot of tenacigy. He stays interested in the job. A
oo tﬁegplg that I ve seen in jobs like this indéed
o izre ?orwi ve had gxght here in this area, have %ad a lof
very short period of time bui then di
has not done that. (City Public Works Director)]e orf.

He's like a ferret. He has a lot of tenacity. He gets

started on somethi i A
Director) ng and simply doesn't give up. (Red Cross

-«-when he makes commitments
i you can trust i
through. (Red Cross Disaster Services Coordin;fgrg]]] rollox

It is his persistence That i

. s, he bugs people t j
g§p${ dgninpi?\%]erkm: that if he cang‘t gef it gor?:tozgewgsb
h ) ) un to get the job done som t
is his persistence that 3 iti T TR
Norks Diraee t is really critical, {County Public

He knows how to mani
] pulate the system. He always beqi i
;gﬁipr?mlse that there js a way and it's up to g}m f?'::ngzg
puiate the system in the positive sense of that word s0

as to find that way. : :
aster Coordinator) Y- (County Health Services, Medical Dis-
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External Recognition

Several Phase [ managers had made it known that they were recog-

nized by their peers or by officials in agencies outside their com-
munity. Usually communicated very subtly, the demand for their services
or participation produced a halo effect. This recognition, 1n turn, en-

hanced their credibility at the local level.

He has used this
is alsp known at the state 1evgl. )
quaiit;sto help the town. (County Public Works Director)

i He's always being

is very well respected among his peers. ‘
Eirgzg o%f somewhere. He's frequ$nE1§ ﬁf1{§2tti;§wwtg

i i i trave udge
Washington and indeed with the that we have

i i ty government 1s te g

here, anytime somebody in our Ci N :

’ i i d Washington is paying
that they are going to Washington an Ington 18 B oy

i it certainly makes us aware thal he
Egigga¥?y'ﬂnd he makes these kinds of things known when they
accur. {City Department of Public Works, Director)

indicated that he has been to several national meit;:gz
of people involved in civil dgfense. At'thesi{t‘ Lo
very high, both in terms of his leadership gualities but alse
in terms of his technical knowlnge. Tﬁls image is reime
forced at state and regional meetings too; _ seethat o
that this council member is aware of those meetmgs,t hat b1
accommodations are taken care of gnd that he kpows a iy
year in advance when those meetings are coming up.
Council Member)

Individual Qualities

Four themes were identified that reflected certain qualities of the
individual. First, a wide variety of these were personality attributes.
Quatities like diplomacy, tact and enthusiasm ranked high. Second, com-
munication skill was stressed. Indeed, it was the most frequently noted

single skill that these successful directors were perceived to exhibit.

Third, every one of the 12 directors was perceived as possessing some
unique skill It didn't seem to matter what the skill was--a prior
media or military experience, ability to work with volunteer groups or

even a building materials packground. The critical thing was that the

skill was perceived as being relevant to the director's capacity to be
an effective manager. Thus, these directors maximized whatever personal
resources they had by virtue of previous occupational experience.
Fourth, and finally, some of the 12 directors were perceived as being

successful in part because they had managed an actual disaster event

rather well.

Personality

This category of individual gqualities was very diverse. Interviews
in additional communities might identify a limited number of such
characteristics, however. Qualities noted most frequently by those in-
terviewed in the 12 Phase I communities were organizational ability,
human relations skills, enthusiastic attitude, diplomacy, self-

motivation, and control under stress.

The first thing that comes to mind is bis organization. He
has an ability as an organizer {Red Cross Director)

A high human relations capability. A real perceptiveness in
dealing with other people. The critical thing is to not be
autocratic but not be layed back. But rather to be a person
who s authoritative without being authoritarian. A person
who is up front, who has high credibility, A person who is
not interested in protecting his job but who believes in his
product. A person who is enthusiastic and makes that en-
thusiasm rub of f onto other people. {(City Fire Chief)

He evidences a great deal of enthusiasm, People generally
find him very pleasant, very cheerful to work with and yet he
has an undertone of aggressiveness so as to move the com-
mittee along. (Hospital Disaster Coordinator, Administrator)

He has an enormous ability to deal with people at all levels.
He can relate to an assistant in the police department and
turn right around and interact with a member of the Board of

Supervisors as if they are at the same structural Tlevel.
{Assistant County Administrator)

is very diplomatic. He is well spoken, well dressed,
has a good presence about him in front of other people and on

a one-to-one basis. He also is an honest person. (County
Comissioner)
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f When he makes a presentation before the commissioners, he has
. i jre Chie the information written out. He has various items with
good listener. (City F copies for all of the commissioners and then proceeds to
present the argument in a very effective manner. He's very
effective at speaking....He organizes his ideas, prepares
thoroughly and proceeds to explain his case to the commis-
sioners with documentation so that they can follow the oral
presentation. (County Commissioner)

Most importantly, he's a

i i jrector)
The man is self-motivating. (City Public Works Dire
nd is his organization. He

i i
The first thing that comes to m Mned Crose o g2 o)

nas an ability as an organizer.

nvolved, it seems like, 1n

. i
He's also a juggler. He can be {Red Cross

many, many things all at the same point In time.

Unigue Personal Skills
Director)

esn't panic even under stress.

A his ;

In fact when 1 was thinking of somebiiﬂii%istbe- skills.
ng ]‘i' felt that 1 didn't want anytTypfi'.z gggsgm that way
JO0» i jty to overact.

ropensity : 3 1d have &
::n:l;z%f()f st;helwnzeded somebody in that job who wou

each director had some type of experience base or skill that others per-
mood and tone of calmness. (Mayor) p

These varied from director to director. The actual content or

skill didn't seem to matter, however. The critical element was that

ceived as being a helpful resource to them in job performance,

g____giggiigﬂ_§!ill§ was yith the media‘ apparently a weatherman, He knows
might not realize it, developm how to articulate while with the media. He knows their dead-

lines, understands their situation. (County Commissioner)
i lear .
At least that 1s the ¢

ent of communica-
while new directors

tion skills could assist them a great deal.

ithi 12 Phase _ has a military background. The training that he
encies within the received in the military lends itself to planning for dis-

i ontact ag
personnel in the ¢ aster. (County Sheriff)

erception held by
p they emphasized different forms or types of

| N His wife is in EMS and is involved in various kinds of EMS
X ions. sociations and ambulance programs and 50 he sees the medi-
jicati i i the following quotations i
communication skills in

blic speaker cal side from her viewpoint and they mutually reinforce one
ublic .

is fluent. He is a very good p another., (County Fire Chief)

[Captain, County Fire Department) He brought professionalism to an area where it didn't exist
tation at the local Rotary Club. He was a in our community before. That's a very key guality.
made a presen

The man

— : ker. 1 remember that particular speech is a professional. He was a professional in his previous job

very effectla§ SPi;s Executive) and he brought that professionalism with him to this par-
very well. usin

o i icies and ' ledge of buildi tracting t t tob
F jes, changes 11 policies s knowledge of building contracting turns out to be a
keeps them informed Of‘FEka%331c (Captain, County Sheriff's very important asset, he knows what to ask for and he knows
directions that FEMA is taking. how to use the resources. (Federal Agency Official)
office)
in a job like this has to be ableltc1§2§a;ecog; The ?g§tkim$ortant thing éj.i?mzynity ;ﬁ;olv:ment.h Nhfnever

erson § eople 4 ou think o , you think of somebo o i ighly in-
zgicgngly- They have tz i;tiﬁkz to;ﬁ;iﬂkgiepto have a very iolved in the commun{ty. I mean, beforg F eve: kngw zbout
a commissioner at a wor o te with policy level people. him in his civil defense role or before he ever got in civil
clear ability to ;%Omm"“ defense, he was the gquy that was out organizing the parades.

Commissione He' i lved wi AM-VET t hei

o le to substantiate his requests. He doesn't juzg pgrasxdev:?t ;ri‘)g?e:gnt wt‘if;]es and yiu acnoduldh?{wa:ro:]sdeehave t ﬁ:;i
He's been able to S resource nee

equipment “needs or resout
o ii:u;uigt 5 bit of substantiation as to

al Administrator)

. helping get the parade organized. (Business Executive)
come in with 1 ;
put is able to prov

why those are needed. ({Hospit
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Disaster Experience

Credibility can be attained in many ways. For a few of the Phase I

directors, actual disasters had provided them with opportunities to

prove their capabilities--both personal and organizational. These

. . . on-
successful responses comprised crucial aspects of the images that ¢

tact agency personnel held of the local directors.

hat even if he's not there, his people are out
Iﬁgr§r§§; ihit as far as gathering information he's %?xn%e§?
get the job done. If he doesn't know somethlpg, hg W el
you he doesn’'t know and if he tells you & §1tuatio?]1 ue
and such you can rely on what ever it is that he yS.
(Assistant County Administrator)

i overreactor and so when an emergency occurs, he
:§s1il§2;{?¥y of serenity and cglmngss that is very 1m£gz-
tant, especially in a highly polxtlglzed copplex bureauiorsy
whicﬂ sometimes seems to be overfilied with overreac .
{Assistant County Administrator)

i i i ther disasters.
had experience with a vquety of 0
These had hadpa lasting imprint in terms of the awareness of
the mayor and the council. (City Public Works Director)

Emergency Management Activities

Three themes were centered around specific emergency management ac-
tivities. First, many of these local organizational executives high-
lighted the approach to disaster planning used by the director. Consis-
tent with the broader philosophy of comprehensive emergency management
that was noted in Chapter 11, they perceived their local director as
being successful because he/she had implemented this approach. Second,
many described how the visibility of the agency,

tor, had been increased within the community.

of specific task-related accomplishments were. noted as a distinctive

quality.

100

and at times the direc-

Finally, a wide variety

Approach to Emergency Preparedness

Several of these executives emphasized a substantive dimension--an
all hazards approach to emergency management. The quality they viewed
as most relevant to the director's success was this programmatic shift.
Most maintained that civil defense was a legitimate function of the
agency, but they stressed the more immediate and probable demands for
commuynity responses to non-military disasters. This newer and more com-
prehensive approach to emergency management highlighted the distinctive-
ness of the local director.

As was noted in Chapter II, enemy attack preparedness is mandated
by federal law. Hence, these perceptions contrast sharply to the
priorities advocated by some federal officials, especially those
directly involved in war-related programs. Such is the structure of
strain within the emergency management system.

He changed the title of the agency and the title of his posi-
tion. Previously it had been rather narrowly defined as a
civil defense office. The broadened scope that emergency
services refers to has been very important in the community

definition of what this agency is supposed to do. (Red Cross
Director)

He has kept the term civil defense but has seen the program
drift so as to focus on natural disasters rather than the
civil defense mission. (Mayor)

Right now he's working on a plan for all types of disasters
and this has been a major change that he has brought. To em-
phasize civil defense as a type of planning for all phases of
disasters, all types of disasters, rather than only a war-
related type situation. {County Commissioner)

He doesn't confine himself to hurricanes. He shows how plan-
ning for hurricanes can then develop over into planning for
hazardous materials. And this is a very important sales
point regarding the type of chlorine problem, for example,
that we have. S0 he can go to the administration, lay out
the facts, and indicate the kind of incidents that could oc-
cur., (City Fire Chief)

We ought to try and realize that we've got a hurricane
problem and we ought to build a capability for evacuation.
That capability for evacuation can be developed, it can be
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to be credible and once being
ﬁ: some of our planning to help us
have a nuclear war case. But
we would find ourselves with
in terms of the public.

made in the public's e
redible, we then can u
iith a p?ob1em should we ever
if we started with nuclear war,
no capability and no credibility
(County Commissioner)

Visibility of Agency or Director
al approach to emergency management, some

In contrast to the gener

i irectors
officials stressed the visibility of the director. These direc

recognized the costs of physical jsolation, so rarely did a day go by

. . . s
that any of them remained in their offices for the entire day. This wa

noticed and appreciated by those in linkage agencies.

jrector that we've ever had in this com-

This is the first d (Lieutenant,

munity who has nad any kind of yisibility.
County Sheriff's Office)

isn't just sitting in his offici%‘ zi seéniizg 2?
U . . ! ie
he town popping into various O .
gggg?g ;;d constantly attuned to the problems that they are

having. (City Fire Chief)

. ) et
He acquired a good location. His location 1n the sheriff's

office puts him in close physical proximity to a variety of

people. (Red Cross Director)

vil defense and itfs the aware-~
aps is the most important way
The other three directors, qnd
't do very much. {City

He has made people aware of c¢i
ness of that office that perh

that he's built his program. C
1 knew all three of them, simply didn

Police Chief)

Task-Related Activities

Although the content and specific activities varied considerably,

. -
the defining perceptual element in the minds of some contact agency pe

e lo-
sonnel reflected programmatic activities. When they thought of the

. : : . d a
cal emergency management agency director, they immediately picture

i If .
n PR . : < .

these themes were articulated.
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He knows how to secure state and federal resources. (County
Commissioner)

He has acquired a substantial amount of equipment that has
strengthened the capabilities of other agencies, including
the Red Cross. (Red Cross Director) :

He started getting things for the fire department, as well as
for several other agencies. (Red Cross Director)

...when he needs something from [name of firm] he will go to
that liaison person and if he can sell the liaison person on
the mission, then that liaison person will actually be the
person who will contact people within [ name of firm]. It is
his effective use of these liaison people, in selecting them,
in developing a good relationship with them and then of
respecting their advice in terms of what is workable, what is
reasonable. (Business Executive)

He's been very effective here in offering various kinds of
services, especially training programs in terms of radiologi-
cal monitoring, for example, for the fire departments. He
provides us with help, with service, and is always coopera-

tive ;n trying to help us solve our problems. (County Fire
Chief

gave data for the commissioners to reach a series of
orderly decisions as to what the siren situation would need
to be in the future. As a consequence, at a time of budget
retrenchment, this presentation got four sirens, But
equally important it locked the commissioners into a series
of commitments for subsequent years down the road in terms of
where additional siren money would have to be forthcoming.
(County Commissioner)

has helped over the years the hospitals, when they have

to do a disaster drill, doesn't try to take it over,

but he is able and willing to assist them a great deal. He is
very thorough in providing them with the kind of help that
they ask him for. {Hospital Administrator)

We didn't have just an exercise, but most importantly we had
a critique. And in that critigue it became clear fo me that
there had been a lot of learning that took place in the plan-
ning of the exercise, thus it's a three-step process. You
plan the exercise, you do the exercise, and thirdly you
critique the exercise. And if you approach it in that way
then you find that you're able to build a sense of
credibility that probably 1is not possible any other way.
{County Commissioner)

You Tearn lessons so much better when you have these kinds of
testings. What he was able to do was get the top ad-
ministrators involved. We got very involved in that exercise
and the point is that I couldn't believe that in the exercise
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he also had the municipalities involved. {County
Commissioner)

Obviously, these perceptual domains should not be viewed as the 11

steps to success. Furthermore, no single director reflected all 11 of

them However, they pravide a broad basis for reflection by anyone

trying to fill such a position, An important new area far research is

indicated since perceptions like these have not been examined pre-

viously. The capacity of emergency management directors to behave 1n

such a manner so as to nurture these perceptual sets probably con-

stitutes a key ingredient in judgments of success, credibility, and

legitimacy. As will be described in detail in the chapters that follow,

these 12 successful directors had many structures and strategies 1in

: . ws .
place; these were not simply instances of effective “impression

management"”. However, the construction and nurturing of such images 1s

a critical route to legitimacy.
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CHAPTER VI
QUALITIES OF INTERAGENCY STRUCTURES

This chapter has three sections. First, there is a brief explana-
tion of the rationale for, and measurement of, interorganizational net-
works. Within the second section are data depicting five dimensions of
interorganizational relationships: 1) frequency of director contact; 2)
structural location of contact point; 3) degree of formalization; 4)
number of joint programs; and 5) amount of overlapping memberships,
Third, and finally, two outcome qualities will be described: 1) domain
consensus and 2) perceived coordination.

The Rational for and the Measurement of
Interorqanizational Relationships

As noted in Chapter IIl, previous research underscored the
variability that characterizes the structural location of the emergency
management function within local governments {see Hoetmer, 1983a, b).
Relatively speaking, American society is decentralized with regard to
emergency services for the civilian population. Both the Phase I and
Phase Il interviews further documented this fact, but also provided ad-
ditional important insights into the processes that constrain the deci-
sions made by local government officials regarding the structural place-
ment of the emergency management function.

Reflecting a push by the local director and the interest of one
department head, within the city of Dallas, the emergency management
function is nested within the Streets and Sanitation Division. In con-
trast, the Sedgwick County Office of Emergency Preparedness serves both
the county and the city of Wichita. In Groton, Connecticut, the office

functions within the township's 911 system. Townships are political

105



units found in some east cocast states that somewhat parallel county

level units of government. In five counties that lie within the James

River Valley in eastern South Dakota, a single full-time paid director
effectively orchestrated a multicounty agency that supported volunteers
who tried to stimulate emergency preparedness activities within several

of the small towns scattered across acres of rolling prairie lands and

corn fields.
There are at least five fundamental insights that flow from these

examples, First, the autonomy of local governments must be recognized

explicitely. As May and Williams (1986) demonstrated so effectively in

their examination of the implementation of four FEMA-sponsored programs,

top down strategies are destined to fail. Although there are important

differences, directors of local emergency management agencies are some-

what analogous to school superintendents. As Meyer and Scott (1983)

demonstrated for local school districts, school superintendents must be

responsive to the views of local school board members whose authority

derives from state law and the fact of their election, as well as to

state bureaucrats, Jocal interest groups, and individual parents. Be-
cause of the loosely coupled quality that characterizes the intergovern-

ment system, the emergency managemeni system reflects parallel strains

and their consequences.
Second, there are modal patterns. For example, many county level
organizations within jurisdictions that do not exceed a population base
of 200,000, operate as relatively autonomous independent agencies.
However, if the bulk of the citizenry reside within a single city, like

Pocatello within Bannock County, Idaho, the inherent political conflicts

between city and county officials may be more strained. Such strains
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network that comprises the actual disaster response system (Drabek,
1983a). Reflecting the scope and unanticipated quality of the demands
generated by large-scale events, be they hurricanes, floods, or tor-
nadoes, the degree of interdependence among these agencies is altered
during disaster responses (Dynes and Aguirre, 1979). Although short-
lived, agency autonomy, which serves important functions in day-to-day
community 1ife, must be reduced temporarily so as to allow for the emer-
gence of an alternative multiagency organizational design that is more
appropriate for the task structure created by the disaster (Kreps,
1985).

Logically following from these conclusions is a basic axiom: the
effectiveness or success of local emergency management agency directors
depends on the degree to which an integrated multiagency interorganiza-
tional system exists. It is the creation and nurturing of this larger
system that the coordinator function is designed to accomplish. What is
less clear, simply because only recently have social scientists begun to
study such interorganizational systems (see Aldrich, 1979; Rogers, Whet-
ten, and Associates, 1982), are the qualities or attributes that charac-
terize such networks, and the strategies for their measurement (see Gil-
lespie et al., 1986, for detailed discussion of measurement issues).

Elaborating upon a procedure that proved useful in describing post-
disaster emergent multiorganizational networks (see Drabek, 1983a;
Drabek et al., 1981), each agency director was presented with a list of
eight “agency types", e.g., law enforcement, fire. In the telephone sur-
vey (Phase II), six of the eight types were listed in the questionnaire
and the director was requested to open the questionnaire at this point

in the interview:
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Would you please get the questionnaire I mailed and turn to

page 3? As a point of reference, I need to identify the

names of one agency in each of these categories.

As a specific agency was selected--using the criterion of "who do
you work with most closely”--each director was instructed to write down
the name of the organization selected and to use it consistently as the
reference for a series of questions designed to tap various features of
interorganizational relationships., In the Phase I field studies, these
organizations served as the contact agencies wherein interviews also
were conducted. It has been proposed that the creation and nurturing of
these interorganizational systems is the primary managerial strategy

used by successful directors. The following data sets permitted the

most thorough examination of this assumption that has been made to date.

Five Dimensions of Interorqanizational Relationships

Previous studies have examined a wide variety of dimensions thought
to capture differing aspects of the relationships among organizations
(see Hall et al., 1977; Aldrich, 1979; Morrissey, Hall, and Lindsey,
1982). After reviewing these and the dimensions examined in a prior
study of emergent multiagency networks following six major disasters
(Drabek et al., 1981), several qualities were selected. Discussion of
five will comprise the core of this chapter: 1) frequency of director
contact, 2) structural location of contact point, 3) degree of for-
malization, 4) number of joint programs, and 5) amount of overlapping

memberships.

Frequency of Director Contact

With the 1ist of specific agencies in front of him or her, each
director was asked to identify the category that best typified the

frequency with which they had direct contact with personnel in each or-

109



ganization. The category set was as follows: 1) "no contact,” 2} “a

fow times a year," 3) "about once a month," 4) "every few weeks," 5)

wabout once a week," and 6) "several times each week."

Table VI-1 presents a summary of the responses obtained in the 12

field studies. Note that responses were aggregated for all of the 12

directors, as were the responses from seven contact agency officials in
each community. Due to minor variations among the field sites and some

instances of missing data, the responses were averaged sO as to compen-

the top row, ad-

sate for the unequal numbers of interviewees. Thus,

jacent to interview number 1, reflects the overall response set from the

12 directors who participated in Phase I. The second row reflects the

responses obtained from persons associated with law enforcement agencies

er officials

The 12

whereas the second column lists the responses of all the oth

regarding their contacts with law enforcement organizations.

directors averaged weekly contact (5.3) with their local law enforcement

agencies. The 11 law enforcement officials, however, perceived their

contact with the emergency management office to be slightly less {5.1).

The local directors were asked about their contacts with the state divi-

sion of emergency services, but due to budget constraints, interviews

were not conducted within state 1evel offices.

Examination of this data matrix clearly reveals the centrality of

the 12 emergency management agencies within their respective networks.

This pattern became clearer when the social map was created that is

presented in Figure VI-1. These 12 successful directors were nested

within an interorganizational structure that was reasonably integrated.

they were the key linking agency. While tight relation-

segments of the network, these emergency

Furthermore,

ships existed among other
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TABLE VI-1
FREQUENCY OF DIRECTOR CONTACT: PHASE I FIELD SITES

Agency of .
Interviewee Interviewee Response For Agency*

1} Emergency X 5
.3 5.3 51 4.8
; . 3.6 3.
reparedness (12) (12) (12) (11) (11) (10? (%i? ?i?
2) L
) Lo (fil x 4.0 4.2 45 2.2 2.8 2.5 NA
3 ) (11) (11) (10) (10) (10) (11)
o
) Fire (?é? %i? x 2.3 3.0 2.6 2.5 2.8 NA
4 | (11) (12) (11) (11) (10) (11)
) ﬁﬁ?;;c ?.9 4.2 2.9 x 56 1.4 2.0 1.4 NA
(11) (10) (11) (10) (10) (9) (10)
5) g}??2?21s 5.0 5.4 3.9 5.7 x 2.2 2.5 2.9
(10) (9) (10) (9) SEROERCIR
6) Red Cross 3.9 2
i 6 3.4 1.6 2.2 1
ay (o) an aiy q) (16? <§a§ w
7) Local 2.8 2
) ) 5 3.0 2.5 3.5 1.7
Bus iness 6 ) ¢ © ©®© © %éi WA
8) Hospital- 2.9 2.6
. ) 6 3.8 1.3 1.8
os 8 1.9 1.
edical (11) (11) (11) (1) (10) (10) (%0? x W

*Thes i

acros§ 2§:r§%F:;§;;?%;H?e;§ computed by adding the response codes {1-6)
e acency catagor lv!dang by the number of interviewees withi
oo ey hat beit Y. Directors selected one of the follo ing
o onitorin reglectgd thg frequency they had direct codi;ng
\e-g., mt mor contaéi'OZ tad\c) wxgh personnel in each of the agencigs
e ey Tow waokes 5,_ = a few times a year; 3 = about once a month;
i ry T rBd = gbcut once a wgek; 6 = several times each week'
o ehoces diregtoruce a slight bias toward underestimatin the
ARSI weekcontact {i.e., weekly contact was weightedt? a g
as opposed to 52 wer s per year). Interviewees tend to overest%mat
approximation’of e r, so the overa11 profile produced was a reaso able
AL L e_ﬁftual behqv10r pattern despite these confli?tine
piasin executives.wh e number in parenthesis indicates the actual num?
per T xecutives ofresponQed to the question for each agency t

Hirte Tt 0;; organizational differences among the %ommﬁni{?gé
3nd Incemplete ! %n'€%53 _Agency type 9 (right hand column) was th
other local agedcy p;rggnn;?tigéliﬁzgnﬁjcaFEd thqt e o 0 thi
local emergency management directors wéﬁg ;:ng EQ;Z 5ﬁ:§f§nfo only the
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FIGURE VI-1
SOCIAL MAP OF DIRECTOR CONTACTS:
PHASE I FIELD SITES
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igit in each box corresponds to agency type listed in Table VI-1,
l?s.f‘%ji é;ergency manageﬁeﬁt; 2 = law enforcement, etc. None of the
30 bonds coded as 2 or 1 were included, hence the reported interagency
webbing i1s more dense than that displayed above.
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about once per month (3)
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management agency directors had maneuvered their agency into a central
position-~at least on the basis of contact frequency.

Table VI-2 presents the full pattern of responses obtained from the
Phase 1 directors for eight of the agency types. In order to shorten
the telephone interview, two of the contact agencies were excluded from
Phase II--local business and hospital-medical. Parallel data reported
by the Phase Il directors, who were selected randomly, indicated that
the Phase I interorganizational networks were slightly more integrated
{see Table VI-3). While linkages with law enforcement and fire agencies
were quite comparable, those depicting the structure of interaction with
all of the other organizations were somewhat more intense among the
Phase I directors. This pattern paralleled those reported by Caplow,
Bahr, and Chadwick (1984), .who documented tight linkages with agencies
comprising the “control" sub-system (see Chapter III).

By dividing the study sites using the index described in Chapter
IV, we examined the degree to which the "less successful® directors
deviated from these patterns (see Table VI-3). Aside from the Red Cross
units and State DES offices, this small sub-sample reported interaction
frequencies that were comparable to the total Phase I1 response set.
The variation on this structural dimension was less than was an-
ticipated. Even so, these results confirmed a key principle: success-
ful local emergency management directors participate in interorganiza-
tional networks characterized by frequent levels of interaction.

Since only emergency management agency directors were interviewed
in the Phase I1 telephone survey, it was not possible to cross-reference
these perceptions with those held by officials in the contact agencies.
Analysis of the pattern differences revealed in the Phase I data set,

however, indicated that the bias was in the direction of overestimation;
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TABLE VI-2
PHASE I EMERGENCY MANAGEMENT OIRECTORS:
FREQUENCY OF DIRECTOR CONTACT

Agency Type Frequency of Director Contact*
NA* 1 2 3 4 5 6

Law Enforcement 0 0 17 8 8 67
12 (0) {0y (2) )y (1) (8)
Fire 0 0 8 8 25 58
12 (0) (o) (1) (1) (3) (7)
Public Works g 0 8 17 33 42
12 (0 (0y (1) (2) (&) (5)
Elected Officials 0 9 0 27 27 36
1 0y (1) (0 (3) (3) (&)
Red Cross 9 9 9 55 18 0
11 (1y (1) (1) (6) (2) (0)

Local Business 0 30 50 10 10 0
10 (0) (3) (5) (1) (1) (0)

Hospital-Medical 0
1 (o) (2) (3) (58) (0) (1)

State DES 0 8 17 8 4 2
12 (0) (1) (2 (1) (5) (3)

*Frequency of Director Contact: 1 = no contact; 2 = a few times a year;
3 = about once a month; 4 = every few weeks; 5 = about once a week; 6 =
several times each week.

*Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the gques-
tion.
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TABLE ¥I-3
PHASE 11 DIRECTORS VS. LESS SUCCESSFUL DIRECTORS:
FREQUENCY OF DIRECTOR CONTACT

Frequency of Director Contact*

Agency Phase 11 Directors Less Successful Directors
Type T 72 3 & 5 b T 2 3 & 5 6
Law 0 2 5 7 16 69 0 ¢ 0 14 14 N1
Enforcement 44 (0) (1) (2) (3) (7}(31) 7 (0) {0) {(0) (1) (1) (5)
Fire 0 2 9 6 30 53 0 14 G 0 29 &7
47 (o) (1) (4) (3)(14)(25) 7-(0) (1) (0) (0) (2) (4)
Public Works 0 9 24 17 22 28 0 0 29 14 14 43
46 (0) (4)(11) (8)(10)(13) 7.{0) (0) (2) (1) (1) (3)
Elected 4 13 23 11 15 34 0 0 29 14 14 43
Officials 47 (2) {6){11) (5) (7)(1s) 7 (0) (0) (2) (1) (1) (3)
Red Cross 0 28 35 17 13 7 0 57 43 0 0 0
46 (0)(13)(16) (8) (6) (3) 7 (0) (4) (3) (0) (0) (0)
State DES 0 6 13 19 26 36 0 14 29 29 0 29

47 (0) (3) (6) (9)(12)(17) 7 (0) (1) (2) (2) (0) (2)

*Frequency of Director Contact: 1 = no contact; 2 = a few times a year;
3 = about once a month; 4 = every few weeks; 5 = about once a week; 6 =
several times each week.

**Due to missing data and Jocal political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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That is, directors tended to report more frequent contacts with agencies
than was perceived to be the case by agency personnel. The contact pat-
tern reported tends to be overestimated and these linkages probably are

weaker than what is reflected in these data profiles.

Structural Location of Contact Point

When emergency management directors contact community agencies, at
what level does it occur? Do they go to the top, soO to speak, or are
their contacts confined to personnel at much lower levels within the
contact agency? Would "less successful® directors be as likely to con-
tact agency personnel at similar levels as more successful directors?

Data presented in Tables VI-4 and VI-5 provide answers to these and
other questions. Most Phase 1 directors maintained direct contact with
the top elected official in their community and the local public works
director, and over one-half did so with law enforcement, fire, and Red
Cross agencies. However, middle level managers in state DES offices
were the prime contact linkages for seven of the 12 (58%). In general,
Phase 1 directors tended to maintain linkages that were higher in the
structures of the contact agencies than the Phase IT1 directors. In
turn, Phase Il directors reported higher levels than the sub-sample of
less successful directors. These overall patterns were consistent

across each of the six agency types, although some of the differences

were rather slight.

Degree of Formalization

Some emergency managers have found it useful to secure agreements
in writing. Indeed, by doing so, expectations can be clarified and con-
duits for cooperation and coordination can be established. Some Jocal

governments have adopted legal requirements to insure that certain types
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TABLE VI-4
PHASE 1 EMERGENCY MANAGEMENT DIRECTORS:
STRUCTURAL LOCATION OF CONTACT

Agency Type

Structural Location of Contact Point*

N*x 1 2 3 4 5 6
Law Enforcement 0 58 42 0 0 0
12 (o) (7) (5 (0) (o) (0)
Fire 0 58 42 0 0 0
12 (0)y (7) (5) (0) (0) (0)
Public Works 0 83 17 0 0 0
12 {0) {(10) {2) (0) (0) (0)
Elected Officials 0 82 9 0 0 9
1 () (9 () (o) (0) (1)
Red Cross 0 55 46 0 0 0
11 (o) (6) (5) (0) (0) (0)
State DES 0 42 58 0 0 0
12 (0) (5) (7} (0) (o) (0)

* ‘
»Structural location of contact point: 1 = no contact; 2 = director; 3

= middle level manager {e.g deputy director); 4 = i i
adl r €40, = commynication
specialist; 5 = assigned liasion person; 6 = other.,

*k
Due to missing data and local political organizati
i ganization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category 1isted;

percentage based on exact number of directors who responded to the ques~

tion.
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TABLE VI-5
PHASE II DIRECTORS ¥S. LESS SUCCESSFUL DIRECTORS:
STRUCTURAL LOCATION OF CONTACT POINT

Structural Location of Contact Point*
Agency Phase I1 Directors Less Successful Directors

Type W 1T 2 3 & 5 6 N* 1 2 3 4 5 6
Es:orcement 40 (8)(28)&2) (8) %(4)) (%) 6 (8) ?g) ?Z) (8) (8) (8)
e 42 (8)(;(1)) %3) (8) (g) (g) 6 (8) ?Z) %g) (8) (8) (8)
rubtie Horks 42 (8)(33)(?2) (8) %(4)) (8) 6 (8) ?g) ?Z) (8) (8) (8)
e a ABAdBE ABHODS
e fross 42 (8)(22)(58) (f) %;) (8) 6 (8) ?Z) H) (8) H) (8)
State DES 0 48 3 0 17 0 0 33 3 0 33 0

42 (0)(20)(15) (0) (7) (0) 6 (0) (2) (2) (0) (2) (0)

*Structural Location of Contact Point: 1 = no contact; 2 = direptor; 3
= middle level manager (e.g., deputy director); 4 = communication
specialist; 5 = assigned liasion person; 6 = other.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded to each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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of interagency agreements are formalized. Formalization of agreements
is a strategy on which many of the managers relied.

Table VI-6 presents a summary of the information obtained from the
agency directors in the 12 communities selected for Phase 1. About two-
thirds of the Phase 1 directors indicated that they maintained highly
formalized agreements with all of the agency types except local business
organizations; however, fewer of them did so with elected officials and
hospital-medical organizations. Yet, it was clear that for most, but
not all, their interagency structure was nurtured by formalized agree-
ments.

When the randomly selected directors were divided into the two com-
parison groups, Table VI-7 was produced. Inspection of the pattern dif-
ferences indicated that except for elected officials and state DES of-
fices where they were about the same, the Phase Il directors more
frequently reported formalized agreements than did the less successful
directors.

Data presented in Table VI-8 present another point of contrast,
There the variations are specified among the contact agency repre-
sentatives regarding formalization of interagency agreements. Inspec-
tion of the data pattern indicated that these agencies were more likely
to indicate formalized agreements with emergency management offices than

any other.

Number of Joint Programs

Another structural strategy for interagency bonding is to form
Jointly sponsored programs. Data in Table VI-9 summarize the responses
obtained from the Phase I directors. The average number of joint

programs, across the 12 study communities, is presented for each of the
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TABLE VI-6
PHASE I EMERGENCY MANAGEMENT DIRECTORS:
FORMALIZATION OF INTERAGENCY AGREEMENTS

Written Agreement Type of Formalization*

With Agency Type N*x 1 2 3 4
Law Enforcement 33 33 8 25
12 (4) (4) (1) (3)
Fire 25 33 17 25
12 3) @ (2) (3)
Public Works 33 25 17 25
12 (4) 3y (2) (3)
Elected Officials 44 11 0 44
9 (4) (1) (0) (4)
Red Cross 18 55 0 27
11 (2) (6) (0) (3)
Local Business 0 18 18 64
1 (0) (2 (@) ()

Hospital-Medical 9 46 0 46
11 (1) (5) (o) (5)
33 0 25

State DES 42
12 (5) (4 (@ ()

*Type of Formalization: 1 = legally binding agreements exist; 2 =
general memoranda of understanding or other major types of written
agreements exist; 3 = a few agreements exist in writing, but of a rela-
tively minor nature; 4 = no written agreements exist,

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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TABLE ¥I-7
PHASE I1 DIRECTORS ¥S. LESS SUCCESSFUL DIRECTORS:
FORMALIZATION OF INTERAGENCY AGREEMENTS

Type of Formalization*
Written Agreement Phase II Directors Less Successful Directors

With Agency Type R¥ 1 2 3 4 N** ] ] 3 L
Law Enforcement 31 46 3 2 17 33 0 50
39 (12) (18) (1) (8) 6 (1) (2) (0) (3)
Fire 24 56 2 17 17 33 0 50
41 (10) (23) (1) (7) 6 (1) (2) (0) (3)
Public Works 22 5l 7 20 17 33 0 50
41  (9) (21) (3) (8) 6 (1) (2) (0) (3)
Elected Officials 86 22 0 22 67 17 0 17
41 (23) (9) (0) (9) 6 (4) (1) (o) (1)
Red Cross 28 50 13 10 17 8 17 U
40 (11) (20) (5) (4) 6 (1) (3) (1) (1)
State DES 73 15 2 10 83 17 0 0
41 (30) (8) (1) (4) 6 (5) (1) (0) (0)

*Type of Formalization: 1 = legally binding agreements exist; 2 =
general memoranda of understanding as other major types of written
agreements exist; 3 = a few agreements exist in writing, but of a rela-
tively minor nature; 4 = no written agreements exist.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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TABLE VI-8
CONTACT AGENCY PERSONNEL :
FORMALIZATION OF INTERAGENCY AGREEMENTS

Written Agreement Type of Formalization*

TABLE VI-9
PHASE 1 EMERGENCY MANAGEMENT DIRECTORS:
NUMBER OF JOINT PROGRAMS

With Agency Type N** 1 2 3 4
Emergency Preparedness 5 48 5 42
60 (3) (29) (3) (25)
Law Enforcement 9 13 11 68
47  (4) (6) (5) (32)
Fire 4 29 8 58
48 (2) (14) (4) (28)
Public Works 6 13 4 77
48  (3) (6) (2) (37)
tlected Officials 27 10 4 59
49 (13) (5) (2) (29)
Red Cross 2 13 7 78
45 (1) (6) (3) (35)
Local Business 9 5 5 81
43 (4) (2) (2) (35)

11

Hospital-Medical 2 9 75
a7 (1) (5) (4) (37)

Joint Program Number of Jgint Programs*

*Type of Formalization: 1 = legally binding agreements exist; 2 =
general memoranda of understanding or other major types of written
agreements exist; 3 = a few agreements exist in writing, but of a rela-
tively minor nature; 4 = no written agreements exist.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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With Agency Type N#* 1 2 3 4
Law Enforcement 0 17 17 67
12 (0) (2) (2) (8)
Fire 0 25 25 50
12 (0} (3) (3} (6)
Public Works 8 50 17 25
12 (1) (6) (2} (3)
Elected Officials 50 0 10 40
10 (5) (o) (1) (4)
Red Cross 10 10 40 40
10 (1) (1) (4) (4)
Local Business 10 40 40 10
10 (1) (4 (4 (1)
Hospital-Medical 18 27 36 18
11 (2 3y @)y ()
State DES 9 g 46 36
11 1y (1) (5 (4)

*Joint Programs: 1 = no joint programs; 2 = one joint program; 3 = two
to three joint programs; 4 = four or more joint programs.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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agency types. Except for public works departments, 50% or more of the
directors reported either three, four, or more, joint programs with all
of the other agency types.

Table VI-10 presents the data from the "Phase II" and “less
successful” comparison group. Phase II directors more frequently indi-
cated a larger number of joint programs. As with the degree of for-
malization, the response set from the Phase I directors fell within the
Phase Il range, although skewed toward the high end; that is, the Phase
11 responses covered broader ranges. Within these ranges, the Phase I
directors clustered toward the extreme ends, reflecting larger numbers
of formalized interagency agreements and more joint programs.

Table V¥I-11 permitted a final type of comparison. Therein the
responses from the contact agency personnel are summarized. Note that
most (85%) respondents who answered this question indicated that they
had some type of joint program with the Tocal emergency management
agency. Most other agency types, with the exception of fire departments,
had fewer joint programs. In comparison to other emergency service

units, local emergency management agencies had more joint programs.

Amount of Overlapping Memberships

There are other ways to lace segments of communities together, of
course. Through the interviews an aspect of the informal linkage pat-
tern was tapped. In certain disaster responses, informal ties among
agency executives have been found to facilitate information and resource
flows (Drabek et al., 1981). The guestion went as follows:

Often two organizations are linked by informal ties among
people who interact with each other away from their jobs--
maybe because of church or a service organization like Lions.
Please review each of the 6 organizations and indicate those

wherein there are personnel with whom you share a common mem-
bership.
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TABLE ¥I-10
PHASE 11 DIRECTORS VS. LESS SUCCESSFUL DIRECTORS:
NUMBER OF JOINT PROGRAMS

Number of Joint Programs*

Joint Program Phase Il Directors Less Successful Directors

With Agency Type N** 1 2 3 4 N*x ] 2 I 4
Law Enforcement 8 19 43 30 25 25 25 2
37 (3) (7) (16) (11) 4 (1) (1) (1) (1
Fire 5 15 45 35 20 20 40 20
40 (2) (s) (18) (14) 5 (1) (1) (2) (1)
Public Works 23 18 33 26 5 25 25 0
39 (9) (7) (13) (10) 4 (2) (1) (1) (0)
Elected Officials 26 8 28 39 50 0 25 25
39 (10) (3) (11) (15) 4 (2) (0) (1) (1)
Red Cross 8 26 33 33 25 25 25 25
39 (3) (10) (13) (13) 4 (1) (1) (1) (1)
State DES 16 0 2 58 25 0 25 50
38 (6) (0) (10) (22) 4 (1) (0) (1) (2)

*Joint Programs: 1 = no joint programs; 2 = one joint program; 3 = two
to three joint programs; 4 = four or more joint programs.

**Due to missing data and local political organization, the number of

cases varied among the agency types. The number in parenthesis is the

actual sumber of directors who responded in each code category listed;

ggrcentage based on exact number of directors who responded to the ques-
ion,
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TABLE VI-11
CONTACT AGENCY PERSOMNEL:
NUMBER OF JOINT PROGRAMS

Number of Joint Programs*

Joint Program s - . 3 .

With Agency Type

15 17 38 34
53 (8) (9) (18) (18)

43 21 14 21
Law Enforcement 2 (1) 9 (6) )

23 21 3 2
43 (10)  (9) (13) (11)

64 § 16 16
45 {29 {2) (Y D

- 56 18 11 16
Elected Officials 45 (25) (8) (5) (1)

51 15 24 10
41 {21) (6) (10) (4)

) 7211 15 2
Local Business 46  (33) (5) (7)) (1)

56 16 21 9
43 (23) (7)) (9) (4)

Emergency Preparedness

Fire

Public Works

Red Cross

Hospital-Medical

*Joint Programs: 1 = no joint programs; 2 = one joint program; 3 = two
to three joint programs; 4 = four or more joint programs.

**Due to missing data and local political organization, §225$:m§§rt§;
cases varied among the agency types. The.number in parei S s e
actual number of directors who respopded in each code cadeiz {he ques:
percentage based on exact number of directors who responde

tion.
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Table VI-12 presents the responses from the Phase [ directors.
Although the frequencies varied widely from a high of 67% to a low of
25% depending upon agency type, about one-half of these directors indi-
Cated that they participated in some type of additional organizational
setting with personnel from each of the eight types of contact agencies.
Most commonly this was a civic or fraternal organization. Mare than one
type of shared membership was held most frequently with law enforcement
and fire agency personnel. For many of these directors, memberships in
a variety of other local organizations provided additional opportunities
to form social bonds,

In Table VI-13 the responses from the Phase II directors are con-
trasted to those obtained from the less successful comparison group.
Curiously, the less successful directors reported slightly greater num-
bers of shared memberships than were found within the randomly selected
group. This was most pronounced among law enforcement agencies. Five
out of six of these directors (83%) apparently participated in some or-
ganization with members of their local law enforcement agency; this was

@uch higher than the rate reported by the Phase ]I directors (59%).
Only one of the six less successful directors (17%) indicated any shared
memberships with Red Cross personnel, however, in contrast to the Phase
Il directors (22%). Given the small number of directors involved, and
the minor fluctuations in pattern, little could be said about the im-
plications. Clearly, some directors are assisted by interactions in
these settings; and that may be true also for those who have been less
successful inp accomplishing key émergency management tasks. Both the
frequency of such memberships and their consequences for program en-

hancement should be examined further,
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o T DIRECTORS
PHASE I EMERGENCY MANAGEMEN :
OVERLAPPING ORGANIZATIONAL MEMBERSHIPS

Shared Membership With Type of Overlapping Membersgip* -
Personnel in Agency Type N> 1 2 3 4

t 42 0 17 8 8 25
Law Enforcemen 12 5) (0) (2) () (1) (3)
Fire 33 8 17 25 0 17

12 (4) (1) () () () (2)

75 0 0 8 8 8

Public Works 12 (9) (0) (0) (1) (1) (1)

Flected Ofrctals noG @ oMo 0 o
fed Eross noM O W ©
b N N
fospital-Hedical @ @ M O M
State DES 75 0 17 0 8

0
12 (9) (o) (2) (o) (1) (0)

* i ip: = shared memberships; 2 =
Types of overlapping membership: 1 ne ) bership 4
re{{;ious organization; 3 = civic or fraternal organization; 4 = social
or hobby organization; 5 = other; 6 = more than one type of shared mem-

bership,

** issi itical organization, the number of
Due to missing data and local politica 4 numb
cases varied among the agency types. The_number in parenthesis is tg?
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-

tion.
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TABLE ¥1-13
PHASE LI DIRECTORS VS. LESS SUCCESSFUL DIRECTORS :
OVERLAPPING ORGANIZATIOMAL MEMBERSHIPS

Shared Member-

ships With

Personnel Type of Overlapping Membership*

In Agency Phase 11 Directors Less Successful Directors

Type = 12 3 %578 N

Law 41 8 18 8 15 10 17 17 17 17 0 33

Enforcement 39 (16) (3) (7) (3) {6) (4) 6 (1) (1) (1) (1) (0) (2)

Fire 51 0 20 12 5 12 33 0 0 33 0 33
41 (21) (0) (8) (5) (2) (5) 6 (2) (0) (0) (2) (0) (2)

Public Works 4 0 5 5 5 10 67 0 0 17 o 17
33 (29) (0) (2} (2) (2) (4) & (4) (0) (0) (1) (0) (1)

Elected 56 5 10 8 13 8 50 17 17 0 o 17

Officials 39 {22) (2) (4) (3) (5) (3) 6 (3) (1) (1) (0) (0) (1)

Red Cross 78 0 8 0 5 10 83 0 0 0 0 17
40 (31) (0) (3) (0) (2) (&) & (5) (0) (0) (0) (0) (1)

State DES 58 5 13 0 8 18 5 17 0 0 o 33

40 (23) (2) (5) (0) (3) (7) &6 (3) (1) (0) (0) (0) (2)

*Types of overlapping membership: 1 = nop shared memberships; 2 =
religious organization; 3 = civic or fraternal organization; 4 = social

or hobby organizaticn; § = other; 6 = more than one type of shared mem-
bership.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;

percentage based on exact number of directors who responded to the ques-
tion.
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Responses from the personnel in the contact agencies provided in-

teresting points of comparison {see Table VI-14). While many examples

of overlapping memberships were noted by these executives, their rate

was less than one-fourth (22%) when viewed across all eight of the

agency types. This was in sharp contrast to the higher average rates

reported by both the Phase I (57%) and Phase 11 (60%) emergency manage-

ment directors. Also, the number of such memberships varies greatly by

agency type. More of these executives reported having shared member-

ships with fire department personnel--just over one-third (36%). Some-

what frequent, but lower than this rate, were shared memberships with

personnel in three other agencies: 1) elected officials, 2) law en-

forcement, and 3) emergency preparedness. Fewer such memberships weré

held with Red Cross personnel (8%). personnel in three other types of

organizations also ranked relatively low on this interorganizational

quality: 1) hospital-medical, 2) local business, and 3) public works.

As with the local emergency management directors, these linkages

reflected common memberships in civic or fraternal organizations. In so

far as interactions within these settings serve to augment the social

bondings across these agencies, the impacts vary.

The implications of these data sets--the most detailed that have

been published to date--are clear. Successful emergency managers are

nested within interagency structures that have unique qualities; five

of these have been discussed above: 1) frequency of director contact,

2) structural location of contact, 3) formalization, 4) number of joint

programs, and 5) overlapping organizational memberships. The creation

and maintenance of these structures is a key strategy that these

managers use in differing degrees. No single strategy or set of struc-

tures fits every community, but those seeking to enter the professional

CONTAC];TABLE VIi-14
AGENCY PERSONNEL :
OVERLAPPING ORGANIZATIONAL MEMBERSHIPS

Sh . .
ared Memberships With Type of Overlapping Membership*

Personnel in Agency Type N** 1 2 3 4 5 6
Emergency Preparedness 74 8 11 2 3 3
66 (49) (5) (7) (1) (2) (2)
Law Enforcement 72 6 12 0 6
| 5 (36) (3) (6) (0) (3) (g)
Fire 64 2 17 8 4 6
53 (34) (L) (9) (4) (2) (3)
Public Works 85 0 4 6 4
54 (46) (0) (2) (3) (2) (i)
Elected Officials 71 4 15 4 2
52 (37) (2) (8) (2) (1) (;)
Red Cross 92 2 6 0 0
48  (44) (1) (3) (0) (0) (g)
Local Business 84 0 6 0 6
5 (42) (0) (3) (0) (3) (g)
Hospital-Medical 80 6 8 2 0 4
50 (40) (3) (4) (1) (o) (2)

*
yp l]appill m | { i = r m ersh S 2 =
| es OI ove . j > ¥l a ed me b ’
’

or hobby organization; = . -
bership. 3 5 = other; 6 = more than one type of shared mem-

*k
0 —
caszi ::rzifi;agufizl ?:inloci] polit}cal organization, the number of
_ y types. he numb i is i
cas er in par
ual number of directors who responded in each codg cigggii35122t22?

percentage based on ;
tion. 9 exact number of directors who responded to the ques-
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role of emergency manager would be well advised to appreciate these in-

visible webs of social constraint.

Two Outcome Qualities

Interorganizational networks differ in the degree to which there
is a consensus regarding agency missions. For several years organiza-
tional sociologists have tapped into a quality that often has been
labeled “domain consensus" (Thompson, 1967; Haas and Drabek, 1973). It
may be related to, but is not the same as coordination. The directors
were asked to share their perceptions on both domain consensus and coor-
dination. Of course, the interorganizational qualities just discussed
reflected their perceptions too. It is one thing to ask about the num-
ber of joint programs, however, and quite another to ask, "how well are
the activities of your organization and those of each of the other or-
ganizations coordinated?” Although responses to such questions only
reveal perceptions, such evaluations do guide managerial behavior.
Presumably, successful emergency managers would secure higher levels of

both domain consensus and perceived level of interorganizational coor-

dination.

Domain Consensus

Responses obtained from the directors in the 12 field studies are
listed in Table VI-15. The question asked was: “To what extent do you
and the head of each of these agencies agree on the goals and priorities
you should have for your organization?" Clearly, most of the Phase 1
directors believed that officials in the eight contact agencies
generally agreed on the goals and priorities that they advanced for the

emergency management program. Of course, the perceived levels of con-
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sensus were not uniform across the agency types. Ranking highest were
state DES and law enforcement personnel and elected officials. Nearly
one-third (30%) were unsure of how the local business executive they
identified for the study would view this matter. About this same
proportion (33%) also indicated that public works personnel only “agree
somewhat" with their definition of agency mission.

Law enforcement personnel were not rated as highly on this quality
by the Phase Il directors, however (see Table VI-16); their overall
ranking was slightly lower than both fire department and public works
personnel. Both state DES and elected officials were perceived to share
very high levels of domain consensus.

Data in Table VI-16 permitted a contrast between the Phase II
directors and the less successful comparison group. Of course, these
are perceptual data, reflecting only the views of these directors. We
would expect that the less successful directors might report higher
levels of consensus about agency mission than may be perceived by per-
sonnel in related agencies. Still, despite such a distortion, the over-
all pattern reinforced the outcome expected. Through various strategies
used to nurture the interorganizational network, successful emergency
managers were able to attain relatively high levels of consensus regard-
ing the mission of their agency.

This conclusion was supported further by the data presented as
Table VI-17. Responses from the contact agency personnel in the 12
Phase I communities indicated that except for public works, these local
directors had attained relatively high levels of domain consensus. As
perceived by these executives, the emergency managers were thought to

agree with their views regarding the central mission of their agency.
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TABLE VI-15
PHASE I EMERGENCY MANAGEMENT DIRECTORS:
DOMAIN CONSENSUS

Degree of Domain Consensus*

Agency Type
N** 1 2 3 4 5 6

TABLE VI-16

PHASE II DIRECTORS ¥S. LESS SUCCESSFUL DIRECTORS:
DOMAIN CONSENSUS

Degree of Domain Consensus*

Law Enforcement 0 92 0 8 V] 0
12 (o) (1) (o) (1) (o) (o)
Fire 0 58 25 17 0 0
12 (o) (7) (3) (2) (0) (0)
Public Works 0 42 25 33 0 0
12 (0) (5) (3) (4) (0) (0)
Elected Officials 0 73 18 9 0 0
11 (o) (8) (2) (1) (o) (0)
Red Cross 9 73 9 0 9 0
11 (1y (8) (1) (0)y (1) (0)
Local Business 30 30 30 10 0 0
10 (3) (3 (3) (1) (0 (0)
Hospital-Medical 0 46 36 18 0 0
11 (0) (5) (4) (2) (o) (o)
State DES 0 42 58 0 0 0
12 (0) (5) (7) (o) (0) (0)

Agency Phase 11 Directors Less Successful Directors
Type T 72 3 § 3573
Law 3 49 31 13 3 3 0 60 20 20 0 0O
Enforcement 39 (1)(19)(12) (5) (1) (1) (0) (3) (1) (1) (0) (0)
Fire 2 61 24 10 2 o0 20 66 200 0 0 O
41 (1)(25)(10) (4) (1) (0) (1) (3) (1) (0) (0) (0)
Public Works 12 49 38 5 0 o 40 60 0 0 0 0
4l (5)(20)(14) (2) (0) (0) (2) (3) (0) (0) (0) (0)
Elected 7 63 27 0 0 2 20 40 40 0 0 0
0fficials 41 (3)(26)(11) (0) (0) (1) (1) (2) (2) (0) (0) (0)
Red Cross 7 54 24 10 5 0@ 20 60 0 0 20 D
41 (3)(22)(10) (4) (2) (0) (1) (3) (0) (0) (1) (0)
State DES 566 20 7 0 2 20 60 0 0 0 20
41 (2)(27) (8) (3) (0) (1) (1) (3) (0) (0) (0) (1)

* .
Degree of Domain Consensus:

1 = don't know how they view this program;

*Degree of Domain Consensus: 1 = don't know how they view this program;
2 = agree very much; 3 = agree quite a bit; 4 = agree somewhat; 5 =
agree a little; 6 = disagree.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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2 = agree very much; 3 = agree quite a bit; 4 = agree somewhat; 5 =
agree a little; 6 = disagree.

*k s N
Due to missing data and local political organization, the number of
cases varied among the agency types. The naumber in parenthesis is the
actual number of directors who responded in each code category listed;
ggrcentage based on exact number of directors who responded ta the ques-
10n.
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TABLE ¥I-17
COMTACT AGENCY PERSOMNNEL :
DOMAIN CONSENSUS

Degree of Domain Consensus*

Agency Tupe NA* 1 2 3 4 5 6

12 63 21 5 0 0

Emergency Preparedness 43 (5) (27) (9) (2) (0) (0)

- Enforcenent Mo 1) 10 1) © (0
.
publie Horks w @) ® @ O 0 0
Elected Officials 3 %?) (f;) %?) %g) (g) (g)
Red bross 2 1) 1y © O O ©
rocal Business 100 & @) O 0
Hospital-Medical 41 47 6 3 3 0

R (13) (1) (2) (1) (1) (0)

*Degree of Domain Consensus: 1 = don't know how they view this prqgrami
2 = agree very much; 3 = agree quite a bit; 4 = agree somewhat; 5 =
agree a little; 6 = disagree,

** issi itical organization, the number of
Due to missing data and local poli : numb
cases varied among the agency types. The~number in parenthe51slgsttg?
actual number of directors who responded in each code category liste 5
percentage based on exact number of directors who responded to the ques

tion.
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Perceived Interorganizational Coordination

Table VI-18 presents the responses provided by the Phase I direc-
tors. As would be expected, collectively they perceived that their ac-
tivities were well-coordinated with those of other comwunity agencies
and the state disaster office. In contrast to domain consensus, the
Phase I directors perceived their activities were well-coordinated with
all of the other agencies except for one--local business. It was rated
much lower by most of these directors, especially when put into the con-
text of the other ratings. While there was variation in the ratings as-
signed to the other seven types of agencies, it was less than that for
the previous outcome variable--domain consensus.

Table VI-19 contains the responses received from the Phase 11
directors which again were divided so as to provide results for the less
successful comparison group, Within this randomly selected group,
elected officials were rated relatively low too {only 68% were assigned
“very well" or "well"), Activities with law enforcement and fire
agencies were perceived to be much better coordinated. These ratings
were very close to those assigned by the Phase I directors. The major
differences in the perceptions between the Phase I and Phase 1! direc-
tors pertained to Red Cross personnel. The more successful Phase I
directors perceived their program to be better coordinated with local
Red Cross offices than did the Phase II directors,

While the small number of cases again precluded extensive analysis,
the perceptions of the less successful comparison group indicated that

the major coordination deficiency was with Red Cross personnel, Also,
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MY NARAGEN NT DIRECTORS
PHASE I EMERGENCY MANAGEME :
PERCEIVED INTERORGANIZATIONAL COORDIMATION

Perceived Interorganizational Coordination*
N** 1 2 3 4 5 6

Agency Type

o Enforcenent 20 ) O 2 © 0
rire 2o @ O 0 0 o
publie Horks 2 o 6 6 0 © o
Flected Officials o () @ © o
Red Cross 9 64 27 0 0 0

m @ @) (3) (o) (o) (o)

. o 9 18 46 27 0
Local Business 1 (O (1) (2) (5) (3) (0)

T Medical 9 3% 55 0 0 0
Hospital-Medica 1 (1y (4) (6) (0) (0) (0)
State DES 0 8 2

17 0 0
12 () (1) ) (2 (0) (o)

*Perceived Interorganizational Coordination: 1 = no contact; 2 = very
well; 3 = well; 4 = adequately; 5 = poorly; 6 = very poorly.

* issi itical organization, the number of

Due to missing data and local politica g 4 , numb
cas:s varied amézg the agency types. The number in parenthesis is th?
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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TABLE VI-19
PHASE IT DIRECTORS VS. LESS SUCCESSFUL DIRECTORS :
PERCEIVED INTERORGANIZATIONAL COORDINATION

Perceived Interorganizational Coordination*

Agency Phase II Directors Less Successful Directors

Type N1 7273 74 5% N*> 1 2 73 4 5§
Law 0 62 23 13 3 ¢ 0 60 406 0 0 o0
Enforcement 39 (0)(24) (9) (5) (1) (0) 5 (0) (3) (2) (0) (0) (0)
Fire 0 54 32 10 5 ¢ 0 40 40 20 0 o

41 (0)(22)(13) (4) (2) (0) 5 (0) (2) (2) (1) (0) (0)

Public Works 0 39 37 24 0 ¢ 0 40 40 20 0 o

41 (0)(16)(15)(10) (0) (0) 5 (0) (2) (2) (1) (0) (0)
Elected 7 46 22 24 0 o0 0 40 20 40 0 0
Officials 41 (3)(19) (9)(10) (0) (0) 5 (0) (2) (1) (2) (0) (0)
Red Cross 0 654 27 17 2 o0 0 20 20 60 0 O
A0 @2)(11) (7) (1) (0) 5 (0) (1) (1) (3) (0) (o)
State DES 0 63 17 7 10 2 0 40 20 20 20 0O
A(0026) (7) (3) () (1) 5 (0) (2) (1) (1) (1) (0)

y

*Perceived Interorganizational Coordination: 1 = no contact; 2 = very
well; 3 = well; 4 = adequately; 5 = poorly; 6 = very poorly.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;

percentage based on exact number of directors who responded to the ques-
tion.
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both state DES and elected officials were perceived to be problematic in
terms of the coordination levels that had been attained.

Finally, perceptions regarding the degree of interorganization
coordination were summarized for the contact agency personnel. These
data are listed in Table VI-20. Note that these executives indicated
that their organizational activities were coordinated better with the
emergency management agency than most of the other organizations within
their community. Thus, both as a consequence of their actions and as an
independent structural constraint, these 12 directors had created an in-
terorganizational image. Their respective agencies were perceived as
being well-coordinated. {ike domain consensus, this was a crucial out-
come of the related interorganizational dimensions. Collectively, these
dimensions comprise the structures of success that effective emergency
managers must seek to create and nurture.

From the analysis of the data arrayed in these 20 tables, eight
general conclusions were drawn. Collectively, these provide the most

detailed portrait to date of the interorganizational networks in which

local emergency managers are embedded.

1) Frequency of Director Contact: Successful directors (Phasg 1}
maintained frequent levels of contact with all of the eight
types of agencies selected for study. Overall, contact rates
exceeded those reported by a randomly selected group of direc-
tors (Phase II).

2) Structural Location of Contact Point: When these guccessfu]
directars (Phase I) contacted other local agencies, they
tended to reach personnel at high levels. When compared to
the randomly selected group of directors, the structural loca-
tion of the prime contact person was higher for the Phase I

directors.

3) Degree of Formalization: About two-thirds of the Pﬂase‘l
directors used written agreements to stabilize and maintain
interagency relationships. Their response pattern fell within
the range of responses given by the Phase Il directors, but it
was toward the extreme upper end. A small sub-sample of less
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4)

5)

6)

7)

8)

successful directors rated much lower on this quality. Com-
pared to the other types of agencies studied, emergency
management agencies had a larger number of formalized inter-
agency agreements,

Number of Joint Programs: Except for public works depart-
ments, whose involvement was lower, one-half or more of the
Phase | directors reported two or more joint programs with
each of the other seven types of agencies studied. As with
formalization, the responses of these successful directors
(Phase 1) were within, but toward the extreme high end, of the
profile derived from the randomly selected group (Phase I},

Overlapping Organizational Memberships: Over one-half of the

Phase I directors were members of other community organiza-
tions wherein they interacted with personnel from four of the
eight types of agencies studied. HWhile this included many
different kinds of organizations, civic or fraternal groups
were reported most frequently. This rate was near the extreme
high end of that obtained from the Phase II directors and was
significantly higher than that reported by executives in the
other agencies studied.

Domain Consensus: Phase I directors perceived that top offi-

cials in the eight other community agencies studied agreed
with them regarding the mission of the emergency management
program (domain consensus). This perception was validated
through interviews with contact agency personnel. The level
of domain consensus was higher among the Phase I directors
than either the Phase Il or less successful sub-sample. The
successful directors {Phase 1) perceived highest levels of
domain consensus to be with law enforcement personnel and both
state DES and local elected officials. Lower rates were
operative for local business organizations and public works
departments.

Perceived Coordination: Phase I directors perceived that

their activities were well coordinated with seven of the local
agency types; lower ratings were given to local business. This
pattern approximated that obtained from the Phase Il directors
except that Red Cross agencies and elected officials were
rated lower. The small sub-sample of less successful direc-
tors perceived lower levels of coordination generally, espe-
cially with local Red Cross units, and both state DES and
elected officials.

Conclusion: These seven specific qualities of interorganiza-

tional networks indicated that the successful directors {Phase
1) were embedded within structures that were more integrated.
These data firmly documented that the creation and nurturing
of such interorganizational webbing is a major strategy for
agency success. Since previous research has documented that
comunities lacking such structural bonding will have minimal
disaster response capability, the lesson is clear for emer-
gency management professionals.
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TABLE ¥I-20
CONTACT AGENCY PERSONNEL:
PERCEIVED INTERORGANIZATIONAL COORDINATION

Perceived Interorganizational Coprdination*

Agency Type N** 1 2 3 4 5 6
Emergency Preparedness ) 54 17 19 7 0
58 (2) (29) (9) (10) (4) (0}
L aw Enforcement 7 37 14 35 2 5
43 (3) (16) () (15) (1) (2)
Fire 5 46 30 18 2 0
4 (2) (20) (13) (8) (1) (0)
Public Works 35 20 17 20 9 4]
4 (16) (9) (8) (9) (4) (0}
Elected Officials 17 30 11 34 2 6
47 (8) (14) (5) (1) (L) (3)
Red Cross 22 15 22 29 5

7
ar (9) (6) (9) (12) (3) (2}

Local Business 49 12 19 16 2 2
43 (1) (5) (8 (7) (1) (1)

Hospital-Medical 3l 18 23 23 3 3
39 (12 () 9 (9 1) (@)

*Perceived Interorganizational Coordination: 1 = no contact; 2 = very
well; 3 = well; 4 = adequately; 5 = poorly; 6 = very poorly.

**Due to missing data and local political organization, the number of
cases varied among the agency types. The number in parenthesis is the
actual number of directors who responded in each code category listed;
percentage based on exact number of directors who responded to the ques-
tion.
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CHAPTER VII
COMMUNITY SIZE AND VARIATIONS IN INTERAGENCY NETWORKS

In this chapter we will examine the research questions regarding
community size. Are there systematic variations in the structures of
the emergency response networks among communities with different popula-
tion bases? A long tradition within the social sciences dating back to
the early work of such pioneers as Tonnies (1887), Simmel {1955), and
others suggests that fundamental differences exist in personal and or-
ganizational lifestyles in variously sized communities. As communities
increase in size, relationships among people become more fragmented,
depersonalized, and less lasting {Warren, 1978; Palen, 1981). Customers
in large cities are less apt to return to any particular business estab-
lishment because of the abundance of comparable services available. An
assumption of single transactions loosens constraints that might en-
gender consumer loyalty. Large cities provide anonymity--a virtue many
place high in their priority set--but anonymity also neutralizes
relationships rooted in assumptions of trust and continuity.

As community size increases, so toc do the number and size of many
organizations that comprise the emergency response network. It is not
just the population or organizational base that increases, there are
fundamental changes in the web of human relationships. Using the five
structural dimensions examined in the last chapter and the two ocutcome
qualities--domain consensus and perceived degree of interagency

coordination--we will examine this issue in detail.
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Frequency of Director Contact

In Table VII-1 the responses from the 12 Phase I directors are ar-
ranged by community size for the first structural dimension we examined
in Chapter VI--frequency of director contact. Across the six agency
types, community size didn't seem to affect this quality; that is, the
more successful directors reported relatively frequent contact with per-
sonnel in these agencies regardless of the size of their community.

Two exceptions merit notice, however. First, directors in smaller
communities reported more frequent contacts with elected officials than
did those in the larger ones. Second, and in direct contrast, the same
directors indicated less frequent contact with Red Cross agencies.
While the overall contact frequency reported for Red Cross units was
lower than that reported for the other agencies, the frequency of con-
tact reported by small town directors was disproportionately lower.

These patterns partially reappeared within the randomly selected
group of directors in Phase II. As listed in Table VII-2, these data
reflected three patterns. First, consistent with the pattern noted
within the Phase I group, directors in rural areas reported slightly
less frequent contact with Red Cross personnel. Second, they reported
somewhat more frequent contact with law enforcement agencies. Third, as
city size increased, there appeared to be little difference in contact
frequency for the other four agency types, although a slight curvilinear
relationship was noted among public works, elected officials, and state
DES offices. That is, agency directors in mid-sized communities (those
ranging in size between 50,000 and 499,000) reported somewhat more

frequent contact levels than did those in either larger or smaller

locales.
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TABLE VII-1
COMMUNITY SIZE VS. FREQUENCY OF DIRECTOR CONTACT:
PHASE I DIRECTORS

Community Size 1Frequency of Director Contact*
2

3 4 5 6

Law Enforcement

500,000 plus 0 0 1 0 1 2

50,000-499,999 0 0 0 1 0 3

49,999 or less 0 0 1 0 0 3
Fire

500,000 plus 0 0 0 1 2 1

50,000-499,999 0 0 0 0 0 4

49,999 or less 0 0 1 0 1 2
Public Works

500,000 plus 0 0 1 0 1 2

50,000-499,999 0 0 0 1 1 2

49,999 or less 0 0 0 1 2 1
Elected Officials

500,000 plus 0 1 0 1 0 1

50,000-499,999 0 0 0 2 1 1

49,999 or less 0 0 0 0 2 2
Red Cross

500,000 plus 0 0 0 2 2 0

50,000-499,999 0 0 0 3 0 0

49,999 or less 1 1 1 1 0 0
State DES

500,000 plus 0 1 1 0 0 2

50,000-499,999 0 0 0 1 3 0

49,999 or less 0 0 1 0 2 1

*

Freguency of Director Contact: 1 = no contact; 2 = a few times a year;
3= about'once a month; 4 = every few weeks; 5 = about once a week; 6 =
several times each week. Numbers listed are the actual number of direc-
tors who responded in each code category.
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TABLE VII-2 Also listed in Table VII-2 are the responses from the

COMMUNITY SIZE VS. FREQUENCY OF DIRECTOR CONTACT:
PHASE I1 DIRECTORS V¥S. LESS SUCCESSFWL DIRECTORS

“less

successful® director group. The small number of these directors

precluded detailed analysis,

Frequency of Director Contact* but the most striking feature of these

Phase II Directors Less Successful Directors

Comunity Size
2 3 4 5 8 1 2 3 4 5 b

responses was the overall pattern of less frequent contact regardless of

U Throrcement comnunity size. Less successfuyl directors in rural communities dis-

1 million plus 0 0o 1 1 2 4 6 0 0 0 0 o .
500,000-999,999 0 1 1 0 2 4 0 0 0 0 0 2 proportionately reported less frequent contacts.
160,000-499,999 0 ¢ 0 1 0 8 6 60 0 1 0 O 1 h L
50,000-99,999 0 0 0 0 1 9 00 0 0 0 1 N short, these data indicated that local emergency management
49,999 or less 0 0 0 1 2 &6 6 0 0 0 1 2 di . .
irectors tend to maintain relatively high levels of interagency contact
Fire
1 million plus 0 0 1 1 2 6 0 0 0 0 0 0 rates regardless of community size. Successful directors (Phase 1) in
500,000-999,999 6 0 1 1 2 4 6 0 6 6 0 2 1 fas . .
100,000-499,999 0 0 0 0 2 7 0 0 0 0 1 0 smatler communities maintained more frequent contact with elected offi-
50,000-99,999 g 0 1 0 4 5§ 0 0 6 0 0 1 ial . .
49.999 or less 0 1 1 1 4 3 01 0 0 1 1 ¢ials than did their counterparts in larger places. Those placed into
Public Works . the less successful comparison group evidenced an opposite pattern: less
1 million plus 0 2 3 2 2 6 0o 0 0 0 0
500'000_998’999 0 3 1 1 1 2 g 0 0 6 o 7 frequent contact was maintained. Furthermore, while the trend lines
100,000-499,999 6 0 3 0 4 2 0 0 1 0 0 0 . X ,
50,000-99,999 0 0 1 3 1 5 0 0 0 1 0 0 were slight, directors in communities in the three middle categories
49,999 or less 0 0 4 1 2 2 0 0 1 0 1 1 intai
maintained more frequent contacts with other emergency agencies than did
Elected Officials th L
1 million plus 2 1 3 1 2 1 0 0 0 0 0 O 0€ 1n either larger or smaller communities.
500,000~999,999 0 2 2 1 1 2 g0 0 0 1 0 1
100,000-499,999 0 0 2 1 1 5§ 0 0 0 ¢ 0 1
50,000-99,999 01 0 1 2 & 6 0 0 0 0 1 Structural Location of Contact Point
49,999 or less g 2 4 1 1 2 6 0 2 o0 1 0 ; .
Detailed review of the responses listed in Table VII-3 revealed a
Red Cross .
1 million plus 01 3 4 2 0 00 0 0 0 O fairly clear pattern among the Phase I directors. Within extremely
500,000-999,99% 0 4 3 0 1 0O 0 2 0 0o 0 0 ] . .
100,000-499,999 01 3 2 2 1 00 1 0 0 0 arge communities--places like Los Angeles County or Dallas--emergency
50,000-99,999 ¢ 3 4 1 1 1 0 1 0 0 0 O . L
49.999 or less 0 4 3 1 0 1 0 1 2 0 0 0 management directors maintain cross-agency communication linkages that
State DES ‘ are lower in the structure than those found in small towns. There the
1 million plus 0o 1 1 3 2 3 6 0 0 o0 0 O head of t )
500,000-999,999 0 0 2 2 1 3 0 0 1L 0 0 1 of the agency--the sheriff or police chief--is the prime contact
100,000-499,999 0 ? % % 3 4 g % 0 0 g 1 point In larger local iddle 1
50,000-99,999 0 2 5 g O 0 . es middle level management per
29999 or'less 0 1 1 2 4 2 0 0 1 2 0 0 d personnel served as

the contact points rather than the top official, The single exception

*Frequency of Director Contact: 1 = no contact; 2 = a few times a year;
3 = about once a month; 4 = every few weeks; 5 = about once a week; 6 =
several times each week. Numbers listed are the actual number of direc-
tors who responded in each code category.

was the state DES offices. Local managers in larger communities tended
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TABLE VII-3 to maintain direct contact with state directors, whereas those in s 1~
COMMUNITY SIZE VS. STRUCTURAL LOCATION OF CONTACT POINT: ma

PHASE I DIRECTORS Ter places were linked to middle level officials.
. In general, this same pattern difference was noted amon the
Comunity Size Structural Location of Contact Point* g
1 2 3 4 5 6 responses provided by the randomly selected group of directors (see

Table VII-4). For example, rural directors more frequently maintained
Law Enforcement

500,000 plus 0 1 3 0 0 0 reqular contact with the directors of the other local agencies--be they
50,000-499,999 0 3 1 0 0 0
49,999 or less 0 3 1 0 0 0 elected officials, law enforcement officers, Red Cross personpnel, or
Fire public works officials--than did those in communities that exceeded one
500,000 plus 0 2 2 0 0 0
50,000-499,999 0 2 2 0 0 0 million in population. In contrast, the state DES office contact pat-
49,999 or less 0 3 1 0 0 0
tern was reversed; directors in the largest communities maintained
Public Works
500,000 plus 0 3 1 0 0 0 direct contact with the agency head, whereas more of those in less popu-
50,000-499,995 0 3 1 0 0 0
49,999 or less 0 4 0 0 0 0 lated areas worked through middle level personnel. Within the "less
Elected Officials successful” director pool, these overall patterns were reproduced with

500,000 plus
50,000-499,999
49,999 or less

[N =R
[VER SN N #8)
- O
OO
DOoO
—

one major exception. Fewer of these individuals, especially those in

the smaller communities, had direct access to agency heads. Unlike

Red Craoss '
500,000 plus 0 2 2 0 0 0 those Phase I directors in smaller communities, their linkage pattern
50,000-499,999 0 1 2 4] 0 0
49,999 or less 0 3 1 0 0 0 was pushed downward within the structures of such agencies as law en-
State DES forcement, fire, and especially public works.
500,000 plus 0 3 1 0 0 0
50,000-499,999 0 2 2 0 0 0 In short, the structural location of interorganizational contact
49,999 or less 0 0 4 0 0 0

points reflected both the dynamic of community size and relative effec-

. tiveness levels of local emergency management directors. Greater levels
*Structural Location of Contact Point: 1 = no contact; 2 = director; 3 9 9

= middle level manager (e.g., deputy director); 4 = communication of differentiation and organizational size produced network variations
specialist; 5 = assigned liaison person; 6 = pther. Numbers listed are
the actual number of directors who responded in each code category. that covaried across jurisdictions of comparable size. Except in the

largest of urban areas, effective directors had gained access to the top
level officials in other local emergency organizations. Such access is
an important step in nurturing the multiagency network which is a prime

determinant of community response capability.
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COMMUNITY SIZE VS. STRUCTURAL LOCATION OF CONTACT POINT:
PHASE II DIRECTORS VS. LESS SUCCESSFUL DIRECTORS

TABLE VIl-4

Community Size

Structural Location of Contact Poin;*
Less Successful Directors

Phase Il Directors

2 3 4

4

5

b

[aw Enforcement
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

Fire
1 million plus
500,000-999,999
100,000-499,999
5@¢,000-99,999
49,999 or less

Public Works
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

Elected Officials
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

Red Cross
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

State DES
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less
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¥ tructural Location of Contact Point: :
= middle level manager (e.g., deputy dlreﬂ;?r); 4
other,

1

specialist; 5 = assigned liaison person; 6
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no contact; 2 = director; 3
communication
Numbers listed are
the actual number of directors who responded in each code category.

Formalization of Interagency Agreements

Within groups, and especially within large and complex organiza-
tions wherein personnel shifts occur with regularity, it is wise to put
all understandings in writing. Most of the Phase I directors reported
that many written agreements had been established with many other local
organizations

{see Table VII-5). Consistent with the thesis of

variability in community lifestyle and structure, the degree to which
this had occurred varied systematically according to community size.
Across all of the organizations except that of elected officials, an of-
fice from which they are more distant, directors within the more popu-
lated jurisdictions reported more frequent and more elaborate levels of
formalization, This pattern varied minimally for state DES offices

since funding requirements constrain most directors,

even in small

towns, to maintain many agreements in written form. While formalization
is a useful managerial strategy to help regularize interagency relation-
ships, it is used less in small communities wherein other forms of so-
cial glue may serve to lace agency directors together.

This pattern variation was even more pronounced within the Phase II
data set (see Table VII-6). In every instance, directors within the
more urbanized communities reported the highest levels of formalization.
Even within the most rural communities, however, both the Phase I and
Phase Il directors frequently reported use of general memoranda of un-
derstanding when more binding agreements had not been prepared.

The importance of this strategy was documented further by the sharp
contrast in the responses given by the "less successful® comparison
group of directors. Except for the state DES offices and elected offi-
cials, these directors reported less frequent use of this strategy (see
Table VII-6).

Formalization of interagency agreements can do much to
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TABLE VII-6

COMMUNITY SIZE VS. FORMALIZATION OF INTERAGENCY AGREEMENTS:

TABLE ¥II-5
PHASE I1 DIRECTORS VS. LESS SUCCESSFUL DIRECTORS

COMMUNITY SIZE VS, FORMALIZATION OF INTERAGENCY AGREEMENTS:
PHASE I DIRECTORS

Formalization*
Phase II Directors Less Successful Directors

Community Size

Community Size Formalization* 1 2 3 4 2 4
1 2 3 4
Law Enforcement
1 miilion plus 2 5 0 0 0 0 0 0
Law Enforcement 500,000-999,999 1 5 0 2 0 1 0 1
500,000 plus 2 1 0 1 100,000-499,999 5 2 0 2 0 1 0 0
50,000-499,999 1 1 1 1 50,000-99,999 2 3 1 3 0 0 0 1
49,999 or less 1 2 0 1 49,999 or less 2 3 0 1 1 0 0 1
Fire Fire
500,000 plus 2 1 0 1 1 million plus 2 7 0 0 0 0 0 0
50,000-499,999 1 1 1 1 500,000-999,999 1 6 0 1 0 1 0 1
49,999 or less 0 ? 1 1 100,000-499,999 5 2 0 2 0 1 0 0
50,000-99,999 1 4 1 3 0 0 0 1
Public Horks 49,999 or less 1 4 0 1 1 0 0 1
500,000 plus 2 1 0 1
50,000-499,999 1 1 1 1 Public Works
49,999 or less 1 1 1 1 1 million plus 3 5 0 1 0 0 0 0
500,000-999,999 1 5 1 1 0 1 0 1
Elected Officials 100,000-~499,999 3 3 1 2 0 1 0 0
500,000 plus 0 1 0 2 50,000-99,999 1 4 1 3 0 0 0 1
50,000-499,999 3 0 0 1 49,999 or less 1 4 0 1 1 0 0 i
49,999 or less 1 0 0 1
Elected Officials
Red Cross 1 million plus 7 2 0 0 0 0 0 0
500,000 plus 1 2 0 1 500,000-999,999 3 3 0 2 1 1 0 0
50,000-499,999 0 3 0 0 100,000-499,999 6 1 0 2 1 0 0 0
49,999 or less 1 1 0 2 50,000-99,999 4 0 0 5 0 0 0 1
49,999 or less 3 3 0 0 2 0 0 0
State DES
500,000 plus 1 1 0 2 Red Cross
50,000-499,999 3 0 0 1 1 million plus 5 3 1 0 0 0 0 0
49,999 or less 1 3 0 0 500,000-999,999 0 8 0 0 0 2 0 0
100,000-499,999 3 5 1 0 0 1 0 0
50,000-99,999 1 3 2 3 0 0 1 0
R 49,999 or less 2 1 1 1 1 0 0 1
Formalization: 1 = 1legally binding agreements exist; 2 = general
memoranda of understanding as other major types of written agreements State DES
exist; 3 = a few agreements exist in writing, but of a relatively minor 1 million plus 8 0 1 0 0 0 0 0
nature; 4 = no written agreements exist. Numbers listed are the actual 500,000-999,999 4 4 0 0 1 1 0 0
number of directors who responded in each code category. 100,000-499,999 7 0 0 2 1 0 0 0
50,000-99,999 7 0 0 2 1 0 0 0
49,999 or less 4 2 0 0 2 0 0 0

*rormalization: 1 = Tegally binding agreements exist; 2 = general
memoranda of understanding; 3 = a few agreements exist in writing, but
of a relatively minor nature; 4 = no written agreements. Numbers listed
are the actual number of directors who responded in each category.
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regularize and stabilize the multiagency network, especially during

times of crisis.

Kumber of Joint Proqrams
emergency management of -

Within the structure of local government,
fices are tiny in comparison to those with operational missions that
require hourly responses to smali-scale emergencies. Lacking in equip-
rectors have expanded their

ment and staff, most emergency management di

resource base through the initiation of joint programs. These vary im-

ation programs and warning systems, to

mensely in focus from public educ
w of data in Table y11-7 indi-

mitigation activities and the like. Revie

cated that despite widespread use of this strategy, the Pnase 1 direc-

panded programs somewhat 1ess frequently

tors in smaller communities ex

or law enforcement agencies.

across each of the agency types except f

but much more pronounced, this same pattern appeared

(see Table vil-8).
reflected in the other dimen-

Similarly,
The implication here--

within the Phase 11 data set

one paralleling the pattern of constraint
sions of these interorganizational networks examined thus far--is that
e use of this strategy. As city size increases,

successful directors mak
more successful directors

its use increases. Within smaller locales,

deviate from the pattern of their counterparts in similarly sized loca-
tions, and more frequently jnitiate Jjoint programs to expand their

1imited resource base.

Further substantiation of this interpretation was reflected in the

data pattern produced by the "less successful” director group. Overall,
relatively few joint programs were reported. But when community size
r locales reported the fewest number.

was controlled, those jn the smalle
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TABLE VII-7

COMMUNITY SIZE vS. NUMB
. ER OF J0 GRAMS :
PHASE 1 DIRECTO&EI"T PRO .

Community Size
Number of Joint Programs*

1 2 3 4

Law Enforcement

500,000 plus
50,000-499,999 0 0 ’ ;
49,999 or less g ? : :
Fire 0 3
500,000 plus
50,000-499,999 ; ; ) ;
49,999 or less g : : :
2
Public Morks 0 2
500,000 plus
50,000-499,999 ] : : :
49,999 or less é : . 0
3
Elected Officials 1 0
500,000 plus
50,000-499,999 : ; 0 1
49,999 or less % ; : ;
0
Red Cross 0 2
500,000 plus
50,000-499,999 ; ; 3 0
49,999 or less ? 1 : :
1
State DES 0 1
500,000 plus
50,000-499,999 ; s > ]
49,999 or less ? : : 2
1 0 2

\]o]n Og! ams: - ol"t T gl 4] = e l p g -
t F' S l no \] 3 '
l’.O th' ee JO "lt pl 0g| aIﬂS, 4 - fOLIl or more JO lnt pl Ogl ams. Hu"lb&t 5

listed are the
act i
category. ual number of directors who responded in each cod
e
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R OF INT PROGRAMS
COMMUNITY SIZE VS, NUMBER OF JOIN :
PHASE IT DIRECTORS VS. LESS SUCCESSFUL DIRECTORS

Number of Joint Programs* '
Phase Il Directors Less Successful Directors

Community Size : > = 1 3 3 7

Law tnforcement
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

———-0 0
N O W
N W Oy
ONWwoOw
OO OO
OO~ OO
[Re ol _j o]
O~ OO0

Fire
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

—_—_-—00 0
OO =
— ™~ W
OO wv
— OO0 O
—O00O0o
OO0
O=OoOO0O

Public Works
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

N WM ==
N = N = =
o HOTO
—wWw oM
—_—O00
CO—OO
OCOO—O
OCOoOOCOO

Elected Officials
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

N W = W=
OO O
N = W
OO N
O 00
oCocoo
OCOoOO—~O
OO~ OO

Red Cross
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

— OO
N W NN =
N =W B W
O W=
—OOO0OO
OO~ OO
[oNoNol N
[N NN

State DES
1 million plus
500,000-999,999
100,000-499,999
50,000-99,999
49,999 or less

N O =N
[eRe NNl
— W W N
RO W
—_—OO0OO00O
OO0
OCOO—O
O = OO

*Joint Programs: 1 = no joint programs; 2 = one joint program; 3 = two
to three joint programs; 4 = four or more joint programs. Numbers
listed are the actual number of directors who responded in each code
category.
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Once again, the subtle but real constraint of community size was evident

in the pattern of interagency relationships.

Overlapping Memberships

In direct contrast to the other four dimensions of interorganiza-
tional structure, this feature was less evident within urban networks.
As discussed in the previous chapter, many directors indicated that they
belonged to various organizations in which members of other emergency
units also participated. Seeing the sheriff or a deputy fire chief
regularly at a Lions meeting or after church augmented their office-
based interaction,

As indicated by the Phase I data set (see Table VII-9), only one of
the four big city directors reported such overlapping memberships in
each of the various organizational categories. Those in smaller com-
munities more frequently reported such ties, however. While this dif-
ferential was not as pronounced within the Phase Il date set, it was
consistent across three of the six organizational types. As indicated
by data displayed in Table VII-10, a larger proportion (71%) of the
directors in the largest communities had such ties with law enforcement
agency personnel, in contrast to the slightly smaller numbers reported
elsewhere (49,999 or less--57%; 50,000-99,999--63%). While much less
pronounced, this same pattern was reported for Red Cross personnel (1
million plus, 38% had overlapping memberships; percentages for the other
categories in descending order of size where: 13%, 33%, 13%, 14%) and
state DES officials (1 million plus, 50% had overlapping memberships;

percentages for the other categories in descending order of size were:

50%; 44%; 38%; 29%). In the other three organizational categories,
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TABLE VII-9
COMMUNITY SIZE VS. TYPES OF OVERLAPPING MEMBERSHIPS:
PHASE I DIRECTORS

Overlapping Organizational Membership*

PHASE 11 DIRECTORS VS. LESS SUCCESSFUL DIRECTORS

TABLE VII-10
COMMUNITY SIZE ¥S. TYPES OF OVERLAPPING MEMBERSHIPS:

Community Size

Phase Il Directors

Types of Overlapping Memberships*
Less Successful Directors

ty Si
Community Size . > 2 T 3 z 1 g i z
Law Enforcement
1 million plus 2 1. 1 0 3 0 6 0 60 0 0 0
Low EnISE000 plus 3 0 0o 0 0 1 500,000-999,999 5 0 1 0 1 1 1 0 0 0 0 1
50.000-499,999 2 0 1 0 0 1 100,000-499,999 3 06 2 1 1 2 0 0 0 0 0 1
29999 or Tess 0 0 1 1 1 1 50,000-99,999 3 0 2 1 1 1 6 0 0 1 0 o
! 49,999 or less 3 2 1 1 0 0O 0 1 1 0 0 o0
Fire .
3 o 0 0 0 1 Fire
28“6889483“399 0 12 1 0o 0 1 million plus 5.0 1 1 1 1 0 0 0 0 0 0
29999 or less 1 o o 2 0 1 500,000-999,999 4 0 2 0 1 1 1 0 0 0 0 1
4 100,000-499,999 4 0 2 1 0 2 0 0 0 0 0 1
: 50,000-99,999 4 0 1 2 0 1 g0 0 0 1 0 o
P 36000 plus 3 o o o 0 1 29,999 or'less 4 0 2 1 0 0 1 0 0 1 0 0
50,000-459, 999 : 0 g : : 0 Public Works
49,999 or Tess L millionplus 7 0 0 0 0 1 0 0 0 0 0 0
Officials 500,000-999,999 6 0 0 0 1 1 1 0 ¢ 0 0 1
EleCtegao 038‘§1us 2 0 1 0 0 0 100,000-499,599 6 0 1 0 0 1 i1 0 0 0 0 0
50 600-499,999 2 1 1 0 0 0 50,000-99,999 4 0 1 1 1 1 1 0 0 0 0 o0
49:999 or less 1 1 1 0 1 0 49,999 or less 6 0 0 1 o0 O 1 0 0 1 0 ¢
Elected Officials
Red Cro86,000 plus 3 0 1 0 0 0 Imillionplus 6 0 0 0 2 0 0 0 0 0 0 0
50,000-499, 999 2 o 1 0 0 0 500,000-999,999 6 0 0 0 1 1 1 0 0 0 0 1
49,999 or less 2 0o 2 o0 o0 O 100,000-499,999 5 0 2 0 1 0 1 0 0 0 0 0
’ 50,000-99,999 2 0 1 3 1 1 1 0 0 0 0 o
State DES 49,999 or less 3 2 1 0 o0 1 601 1 0o 0 o
500,000 plus 3 0 1 0 0 0
50,000-499,999 4 0 0 0 0 0 Red Cross
49,999 or less 2 0 1 0 1 0 1 million plus 5 ¢ 1 0 1 1 6 0 0 0 0 O
’ 500,000-999, 999 7 0 0 O 1 0 2 0 0 0 0 o
100,000-499,999 6 0 2 0 0 1 1 o0 0 0 0 O
50,000-99,599 7 0 0 0 O 1 1 0 0 0 0 O
*Overlapping Organizational Memberships: 1 = no shared mgmberships; g = 49,999 or less 6 0 0 0 0 1 1 0 0 0 0 1
religious organization; 3 = civic or fraternal organization; 4 = social
or hobby organization; 5 = other; 6 = more than one type of shared mem- State DgS
bership. Numbers listed are the actual number of directors who 1 million plus 4 0 0 0 2 2 0 0 0 o0 0 O
responded in each code category. 500,000-999,999 4 0 2 0 0 2 1 0 0 0 0 1
100,000-499,999 5 1 2 0 1 0 0 1 0 0 0 O
50,000-99,999 5 0 1 0 0 2 1 0 0 0 0 O
49,999 or less 5 1 0 0 0 1 1 0 ¢ 0 0 1

*Qverlapping Memberships: 1 = none; 2 = religious organization; 3
civic or fraternal organization; 4 = social or hobby organization; 5
other; 6 = more than one shared membership. Numbers listed are the ac-
tual number of directors who responded in each code category.

o
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however, directors within the smaller communities reported more overlap-
ping memberships.

Very few of the directors in the "less successful" comparison group
reported such ties, Of those who did, there was a slight propensity for
them to be in the smaller communities.

Based on these data (Phase II), some additional observations that
pertain to these types of memberships also seem to reflect the con-
straint of community size. The small number of cases, however, require
that we regard these patterns as hypotheses that ought to be pursued in
further research before they are accepted. VYet, three patterns were
striking. First, of all memberships involving religious organizations,
most (71%) were held by directors in rural communities (49,999 or less).
Second, overlapping memberships in civic organizations formed a near
perfect curve; most (38%) were reported by directors in the middle size
category (100,000-499,999), with decreasing proportions in each of the
other categories. Finally, a significant proportion (54%} of the over-
lapping memberships of a social or hobby nature were reported by direc-
tors in communities that ranged in size from 50,000 to 99,999 persons.
And nearly one-half of these (43%) were with elected officials.

In short, for many local emergency management directors, organiza-
tional memberships provide settings wherein they can interact with per-
sonnel from other emergency organizations. Among the successful direc-
tor group {Phase I), this pattern was disproportionately reported by
those in smaller communities. The randomly selected group revealed a
more complex pattern in that this trend held for three of the organiza-
tional categories, but was reversed in the other three. Finally, it ap-
peared that certain types of overlapping organizational memberships

covaried with community size; for example, religious organizations were
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most frequently reported as the location of such ties by directors in
rural communities, This dimension of the interagency structure will

require further research before its impact will be understood.

BDomain Consensus

In contrast to the five behavioral (or descriptive) dimensions of
interagency networks, two outcome {or perceptual) qualities were
assessed in the previous chapter--domain consensus and coordination.
Unlike the behavioral qualities just reviewed that clearly varied with
community size, it was assumed at the outset that the two outcome
qualities would reflect less fluctuation among different sized locales.
In short, directors in small and large comunities should be able to at-
tain high levels of domain consensus (interagency agreement or goals and
mission) and perceptions of good coordination. While the interagency
structures, like the strategies used, varied according to community
size, there was no reason to assume that effectiveness-related outcomes
would do so.

Responses from Phase I directors are displayed in Table VII-11.
Among these directors--selected because persons outside their community
viewed them to be relatively successful--relatively high levels of
domain consensus were reported. However, there was a consistent trend
for those located in the smaller communities to report slightly lower
lTevels. Since the highest levels of domain consensus were reported with
executives in law enforcement and Red Cross agencies, and the lowest
were with public works and state DES offices, there may be a pattern
that merits further investigation. These small town directors had less
access to the two latter agency types, less contact with them, and fewer

numbers of oaverlapping memberships.
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e 'II-I%N CONSENSUS
OMMUNITY SIZE VS. DOMA :
¢ " PHASE [ DIRECTORS

Domain Consensus*

Community Size i 7 3 3 5 6

Law Enforcement
500,000 plus
£0,000-499,999
49,999 or less

OO O
W
OO O
0O
QOO
OOoO

Fire
500,000 plus
50,000-4599,999
49,999 or less

OOo
s () D
N O
D
oo
[N oW

Public Works

? ] 0 0
500,000 plus g f 1 2 0 0
50,000-499,999 0 ’ 0 2 0 0
49,999 or less

Elected Officials
500,000 plus
50,000-499,999
49,999 or less

Oo0
SRR A
b ot (7
- 00
SO0
oo

Red Cross
500,000 plus
50,000~499,999
49,999 or less

OO
N P
—0O0
SO0
O O
QOO0

State DES
500,000 plus
50,000-499,999
49,999 or less

(=R R o]
b LAD et
Lad b {5
QOO
OOoOo
OO0

i i ram; 2 = agree
o a5 gk gt 4 BT Lt e R 2 e
; 3 = agree quite a ; 4= :
:?{gléﬁu%h; Sisaggie. gumbers listed are the actuyal number of directors
who re;ponded in each code category.
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which reflected Tittle variation

The Phase II data set was more complex, but the overall pattern

Supported the original assumption that no differences would exist among
different sized communities (see Table VII-12). Careful review of this
data set indicated, however, that directors

(i.e., 100,000 to 499,999)

in mid-sized communities
attained slightly higher levels of domain

consensus with fire agencies, elected officials, Red Cross personnel and

state DES officials. Somewhat lower levels were reported with law en-

forcement and public works departments by directors in these com-

munities. Why such patterns might exist remained unclear and they may

reflect nothing more than the small number of cases studied.  Also,

among the "less successfyl™ comparisen group of directors, the varia-

tions in domain consensus did not appear to be related to community size

in any discernible pattern (see Table VIi-12)

Perceived Interorqanizational Coordination

As with domain consensus, it was assumed that interorganizational

coordination would be perceived and reported as being relatively high by

Tocal directors irrespective of community size, Reports by the Phase I

directors indicated that this clearly was the case with the state DES

offices {see Table VII-13). The responses given for these were nearly

identical across the three community size categories.

While slight, there were two patterns that may reveal a dynamic of

importance. Both patterns pertained to the smaller communities in the

Phase I data set, First, these directors perceived higher levels of

coordination with elected officials than did those located within larger
Tocales, Second, except for this agency type and the state DFS offices

across different sized comunities,
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TABLE VII-13
COMMUNITY SIZE VS. PERCEIVED INTERORGANIZATIONAL COOR
. IATI :
PHASE I DIRECTORS DINATION:

TABLE VII-12
COMMUNITY SIZE VS. DOMAIN CONSENSUS:
PHASE II DIRECTORS VS. LESS SUCCESSFUL DIRECTORS

- < . ‘
Domain Consensus Community Size

Community Size

Less Succegsful Directors

Phase 1I Directors
3 4 5

2

b

Law tnforcement

1 miliion plus 0 4 0 2 1 0 0 0 0 0 0 0
500,000-999,999 0 3 3 2 0 O 0 1 1 0 0 0 50.000-469 300 0 3 0 1 g g
100,000-499,999 1 6 2 0 0 0 01 0 0 0 0 29999 or jacs 0 4 0 0 0 ¢
50,000-99, 999 0 4 4 0 0 1 01 0 0 0 0 g 0 2 1 1 9 9
49,999 or less 02 3 1 0 0 0 0 0 1 0 0 Fire
. 500,000 plus
Fire ey 0 3 0 1 0 0
Imillionplus 0 5 1 2 1 0 0 0 0 0 0 0 207900499, 999 0 4 0 o o 99
500,000-999,999 1 4 2 1 0 0 1 1 0 0 0 0 : ess O 2 1 1 9 9
100,000-499,999 0 7 2 0 0 0 01 0 0 0 0 Public Works
50,000-99,999 0 5 4 0 0 0 01 0 0 0 0 500.000 o1
49,999 or less 0 4 1 1 0 0 0 0 1 0 0 0 50.000-499 399 9 3 o 1 0 o
X i 3 0 0o o
Public Works 49,999 or Tess o 1 3 o ¢ g
1 million plus 1 6 2 0 0 0 00 0 0 0 0 E .
500,000-999,999 1 3 3 1 0 0 1 1 0 0 0 0 Bo6 ogg. i icials
100,000-499,999 1 5 3 0 0 0 01 0 0 0 0 50,000-499, 999 0 0 1 2 g 9
50,000-99, 999 1 2 5 1 0 0 1 0 0 0 0 0 29.999 or jess 0 3 1 g9 g g
49,999 or less 1 4 1 0 0 0© 0 1 0 0 0 0 ’ 0 2 2 9 o9 9
Red C
Elected Officials 500,000 blus
1 million plus 1 5 2 0 0 1 0 0 0 0 0 O 50 é00_4gg 399 0 4 0 0 0 0
500,000-999,999 2 4 2 0 0 O 1 1 0 0 0 0 297999 op | O 1 2 o o ¢
100,000-499,999 0 8 1 0 0 0 01 0 0 0 0 ’ €ss 1 2 1 o 0 9
50,000-99,999 0 5 4 0 0 0 0 0 1 0 0 0 State DES
49,999 or less 0 4 2 0 0 0 0 0 1 0 0 0 500,000 plus
Red Cross 50,000-499, 999 g g % é 8 8
Imillionplus 1 6 2 0 0 0 0 0 0 0 0 0 49,999 or less o 2 1 1 o ¢
500,000-999,999 1 3 3 1 0 0 1 1 0 0 0 0
100,000-499,999 0 8 0 1 0 O 01 0 0 0 0
999 otess 1 3 1 610 01 05 0 0 Coordination: 1 < no contact; 2 = very well; 3 - yell,
» 5 = poorly; 6 = very poorly.  Numbers listed are ﬁiel’ i:z ﬁdequately;
State DES directors who responded in each code category, actual number of
1 million plus 1 6 1 1 0 0 0O 0 0 0 0 0
500,000-999,999 1 3 3 1 0 0 1 1 0 0 0 0
100,000-499,999 0 8 0 1 0 O 01 0 0 0 0
50,000-99 999 0 6 2 0 0 1 0 0 0 0 0 1
49,999 or less 60 4 2 0 0 O o 1 0 0 0 o

Perceived Interorganizaticnal Coordination*

Law Enforcement

*Domain Consensus: 1 = don't know how they view this program; 2 = agree
very much; 3 = agree quite a bit; 4 = agree somewhat; 5 = agree a
little; 6 = disagree. Numbers listed are the actual number of directors
who responded in each code category.
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directors in the smaller locations reported Tower levels of interagency

ccordination.

These two trends did not appear within the Phase Il data set

wherein differentials across the commnunity size groupings were less
pronounced aside from three conspicuous paoints {see Table viI-14).

First, only one of the six directors in the most rural settings per-

ceived his/her coordination with the local public works unit as being

svery well." This was a much lower proportion than that found within

the other four community size categories (17% vs. a range from 33% to

all but one of the nine directors from the largest juris-

56%). -Second,
dictions perceived their coordination with Red Cross personnel to be
“very well"--a much higher proportion than was reported by directors in

all of the other communities. Third, and finally, more of the directors

located in mid-sized locales (100,000-499,999) reported somewhat higher

levels of coordination with law enforcement agencies, elected officials,

and state DES personnel. While all of these trends were subtle, they

merit further investigation so that the dynamics of these interagency

networks can be understood better.

Review of the responses provided by the “less successful" com=

parison group indicated only one pattern--the smaller the community, the

lower the level of interagency coordination. This was the case for all

six organizational types.

Given these seven features of these sixty-two interorganizational

networks, what can be said about the impact of community size? One

major conclusion loomed out: structure and quality of emergency inter-

organizational networks vary significantly according to commmnity size.

Without repeating all of the observations that have been noted
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PHASE 11 DIRECTORS VS. LESS SUCCESSFUL DIRECTORS

TABLE VII-14
COMMUNITY SIZE VS. PERCEIVED INTERORGANIZATIONAL COORDINATION:

Community Size

Perceived Interorganizational Coordination*
Less Successful Directors

Phase Il Directors

1 2 3 4 5 1

Law Enforcement

1 million plus 60 4 1 2 0 0

500,000-999,999 0 6 1 1 0 o 8 g g g 8 5

100,000-499,999 g 6 2 1 0 O 0 1 0 0 0o g

50,000-99,999 0 5§ 3 0 1 0 0 0 1 o0 0 o

49,999 or less 60 3 2 1 0 O g 0 1 0 0 0
Fire

1 million plus 0 5 2 1 1 0

500,000-999,999 g 4 2 2 0 0 g ? g ? g g

100,000-499,999 0 5 3 0 1 0 0 1 0 0 0 O

50,000-99,999 0 4 4 1 0 O ¢ 0 1 0 0 o0

49,999 or Jess 0 4 2 0 0 O 6 o 1 o0 0 o
Public Works

1 million plus 0 5 2 2 o0

500,000-999,999 0 4 1 3 0 g 8 g 8 g 8 3

100,000-499,999 0 3 4 2 0 O 6 0 1 0 0 O

50,000-99,999 0 3 3 3 0 0 0 0 0 1 0 0O

49,999 or less 0 1 58 0 0 0 0 0 1 0 0 O
Elected O0fficials

million plus 2 3 1 3 0 0

500,000-999,999 1 3 0 4 0 O g ? g ? g 8

100,000-499,999 0 6 2 1 0 O 6 1 0 0 0 O

50,000-99,999 0 5 3 1 0 0O 0 0 1 0 0 0

49,999 or less 0 2 3 1 0 0 ¢ 0 ¢ 1 0 O
Red Cross

1 million plus 0 8 1 0 0 O

500,000-999,999 6 3 4 1 0 0 g ? g ? g g

100,000-499,999 0 6 2 1 0 0 0 0 1 0 0 0

50,000-99,999 0 2 4 2 1 0 ¢ 0 0 1 0 0

49,999 or less 0 3 0 3 0 O 0O 0 0 1 0 O
State DES

1 million plus 0 6 0 1 1

500,000-999,999 0 4 2 2 0 é 8 ? g ? 8 3

100,000-495,999 0 7 0 0 2 0O ¢ 1 0 0 0 O

50,000-99,999 6 5 3 0 1 0 0o ¢ 0 0 1 O

49,999 or less 0 4 2 0 0 0 0 0 1 0 0 O
*Coordination: T = no contact; 2 = very well; 3 = well; 4 = adequately;

5 = poorly; 6 =

very poorly.
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throughout this chapter, the following forms of variation are most

critical:

1)

2)

3)

4)

5)

6)

7)

Regardless of the size of their community, successful direc-
tors maintained frequent contacts with other local emergency
agencies. Within a random sample of directors, however, those
in mid-sized communities reported slightly higher rates of
contact.

The larger the community, less the likely it is that the local
emergency management director will maintain contact with the
director of other local agencies aside from one type--state
DES offices. Less successful directors seldom reported access
to top officials in other agencies. This was true even in
smaller communities wherein this was the pervasive pattern
within both the Phase I and Phase II study groups.

Formalization of interagency agreements was used by large num-
bers of the successful directors. As the size of the com-
munity increased, the use of formalization increased. The
less successful comparison group reported infrequent use of
formalization.

Successful directors made extensive use of joint programs with
all other local agencies. Those in smaller towns did so less
frequently. Less successful directors reported that this
structural feature of their interorganizational network was
even less developed.

Overlapping organizational memberships were reported most
frequently by the successful directors in smaller towns. This
pattern contrasted sharply with that reported by other Phase I
directors, who indicated such linkages in only three of the
six agency types.

It had been anticipated that consensus about agency mission
would not vary among communities of different size. Data ob-
tained from these directors, however, suggested that there may
be some systematic variation in such outcome qualities. While
all of the successful directors in the Phase I group reported
rather high rates of domain consensus, the randomly selected
group reflected considerable variation by community size.
Directors within the smaller communities reported slightly
lower rates of domain consensus while those in mid-size
locales indicated the highest levels. It may be that the in-
terorganizational networks in mid-size communities have the
capacity for greatest levels of integration given proportional
levels of resource expenditures.

Interagency coordination with elected officials was perceived
by the Phase I directors in the largest communities to be
lower. These, of course, were the people with whom they
reported less frequent contact. Directors in smaller com-
munities reported the lowest levels of interagency coordina-
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tion with the other contact organizations. These patterns did
not appear in the Phase Il data set, however.

These data provide a singular axiom for emergency management
professionals: interagency structures, both their formation and main-
tenance, are critical for agency effectiveness. Insuring the integrity
of these invisible webs of social bonding is a key strategy for success.
As with other qualities of community life, the size of the jurisdiction
is an important constraint on the shape of the interagency emergency

network.
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PART THREE

STRATEGIES FOR SUCCESS



CHAPTER VIII
VARIETIES OF MANAGERIAL STRATEGIES

Clearly, the establishment and nurturing of an interorganizational
structure is a key strategy for local emergency managers. But how is the
agency integrity maintained? These questions will be answered in this

chapter.

The Concept of Managerial Strateqy

In Chapter I, the concept of managerial strategy was discussed
briefly. While the term is used widely by many organizational
theorists, the current literature reflects at lteast three types of
meanings:

1) It is a statement of intent that constrains or directs
subsequent activities (explicit strategy).

2) It is an action of major impact that constrains or
directs subsequent activities (implicit strategy).

3} It is a "rationalization" or social construction that
gives meaning to prior activities (rationalized
strategy) (Pennings, 1985a, p. 2).

Differentiation among these three uses is difficult, so some
theorists correctly caution us to be careful. Starbuck (1985) in par-
ticular, has argued that many analysts err by assuming that organiza-
tional managers are highly introspective and calculating in their ac-
tions. In contrast to an overly rational image of managerial behavior,
he proposed that: "They simply act and do not always reflect on their
actions or watch the results of their actions" (Starbuck, 1985, p. 347).
Managers, 1like people generally, often act without thinking and, at
times, invoke a so-called strategy retroactively to justify a previous

action. *"Organizations operate to a great extent on the basis of
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repetition and expectations instead of analyses and communications...”
(Starbuck, 1985, p. 356).

In short, Starbuck has argued that the third meaning--rationalized
strategy--is the most that ever could be inferred from analyses incor-
porating this concept. Of course, others disagree, sometimes in the ex-
treme (see Lawrence, 1985; Child and Kieser, 1981).

After reviewing the literature carefully, however, and challenging
several outstanding theorists to confront each other on the subtleties
inherent in this concept, Pennings (1985b) offered a balanced perspec-
tive which recognized the disagreements among theorists, multiple mean-
ings used, and utility of different emphases and approaches depending
upon the researchers purposes and questions. Extending Thompson's
(1967) imaginative dissections of managerial behavior, Pennings formu-
lated 11 specific strategies whereby organizational executives may seek
to cope with the many sources and forms of uncertainty they confront.

His imagery is consistent with the stress-strain perspective that
guides this book. Those of us using this perspective propose that many
managers actively seek to manipulate and control the mix of forces they
confront. As Thompson (1967) put it, they seek to reduce the uncer-
tainty that brings constant surprises. Put differently, effective
managers seek to act pro-actively, rather than just re-act to whatever
problems the environment serves up. These strategies (listed in Chapter
I, Figure I-1) have multiple functions as managers seek to reduce en-
vironmental instability and uncertainty by initiating actions that fore-

stall (mergers and joint ventures), forecast .(organizational intel-
ligence and overlapping membership), or absorb threatening groups

(organizational intelligence and mergers).

In order to probe this important but still developing theoretical
area, local emergency management directors were asked to identify two
significant accomplishments. They then were asked to describe the ap-
proach they had used. If they did not mention them, they were then
asked about four specific tasks (community disaster plan, community vul-
nerability analysis, emergency operations center, simulation exercises),
and what kinds of strategies they used for those tasks.

Responses documented the three meanings of strategy outlined by
Pennings. Local emergency management directors offered descriptions of
their behavior that at times reflected explicit, implicit, and rational-
ized strategies. Very different levels of abstraction were also ap-
parent. Some directors envisioned rather broad abstract strategies,
while others referred to very concrete matters. These less abstract
strategies are best viewed as tactics. A wide range of specific tactics
can be clustered together so as to reflect a single general strategy.

Upon reviewing a complete 1listing of the responses provided to
these relatively unstructured, broad questions, five themes were
identified: 1) justification of mission; 2) structural location of the
emergency management function and domain specification; 3) increased or-
ganizational capability; 4) increased interorganizational linkages; and
5) constituency-building activities. Collectively, these five broad
strategies reflected efforts by these managers to renegotiate and main-
tain, the expectations held by others regarding the normative, interper-
sonal, and resource structures that defined their agency. Specific tac-
tics are used by successful managers to secure agency integrity, which
is reflected in increased agency credibility, (positive image and
capability), awareness of the need for the agency (mission

justification), and resource base (budget, staff, equipment).
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Justification of Mission

Some directors emphasized that Tlocal emergenCy managers must be

sensitive to the interests of people in their community. The trick is
to gain insight into what the people view as potentially threatening and
emphasize that in justifying the need for the agency. Since there is a
general propensity for most people, including elected officials, to view
emergency preparedness as a relatively low priority, identification of
new hazards has been found to be a useful tactic, Hazardous materials,
nuclear power plants, and terrorism were mentioned most frequently. The
director in Davison County, South Dakota, who coordinates a multi-county
program, described one tactic as follows:

what 1 did on that occasion was, I got time with the county

commissioners to show them a film. The film was 'The Day of

the Killer Tornadoes.' Okay, to impress upon them the need

for that generator, I felt they had to see an actual

situation; the best thing I had was the film. Well, the film

is very depictive of a black-out situation where you're

trying to plan and do your thing in an EOC without lights.

After seeing the film, all five commissioners voted unanim-

ously to budget for the emergency generator.

Actual events were used too. The director in Pinellas County,
Florida, described the effective use of a hurricane that hit Galveston
and the Houston area. He secured permission to visit the disaster site.
Upon returning he made a slide presentation to the commissioners wherein
he highlighted various problems encountered by responding organizations
and pinpointed specific planning and equipment deficiencies in their
community.

Timing of such presentations was a key factor, This was true
whether they were based on events that occurred within the community or

illustrative ones highlighted by a film. The critical thing was the ex-

plicit linkage between a budget request, e.g., the generator noted
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above, and the event. Broad-based appeals for generalized support can
be made this way, but the more effective directors commonly indicated

specific needs and direct linkages,

Niche Location and Domain Specification

Many of the local directors stressed that they had been involved in
consolidations, expansions, or structural reorganizations. They tried
to maneuver their agency into whatever niche or structural location
within local government would be the most supportive. Past histories,
like personalities and views of related agency heads, were especially
critical in determining the best niche. This diversity in niche loca-
tion has been documented {Hoetmer, 1983b; Quarantelli, 1985). The Phase
I interviews revealed the reasons for the mix in structural placement.
Hence, in Dallas, Texas, the emergency management program was nested
within the Department of Streets and Sanitation, whereas in Los Angeles
County, California, it was a unit within the Chief Administrative Of-
fice. In Pinellas County, Florida, the director functioned within a
division entitled Civil Emergency Services. In Peoria, Illinois, the
agency was buffered somewhat by being one of five units within the
Public Safety Department; the other four were police, fire, code en-
forcement, and building inspections.

Several of the Phase 1 directors, like those in Groton, Connec-
ticut, and Cecil County, Maryland, revealed how they had assisted in the
planning of the 911 system which was, in turn, absorbed within their
respective agencies. There are many reasons why this arrangement seems
to work well, One of the most important is the opportunity to work on
other matters so that emergency management issues become part of the

overall routine. The director from Groton put it this way:
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i i i utinely on
1 think (b s becaues ) mere they e PP o how their
feelings are on these things in general.
0f course, this overall strategy included the widely used tactic of
agency name change. In contrast to monikers wherein the words “civil
defense” were paramount, most directors reported name changes within the
past decade that resylted in this term either being replaced totally or
moved to the end of a longer title. The civil defense function
remained, but for most the emphasis was on the broader domain of emer-
gency management and a multi-hazard rationale. A civil defense perspec-

tive was viewed as being less attractive and saleable at the local

jevel, especially to elected officials.

Drganizational Capability

Agency integrity was enhanced in many communities by specific ac~
tions taken by directors to demonstrate a particular level of
capability. As one director put it, “The sheriff now calls me." The
specifics varied widely, of course, but most commonly noted were
evacuation plans, warning systems, shelter surveys, comunications
capability, and emergency operations centers, including mobile vans used
for on-scene command posts.

A few stressed the tactic of designing a long-term developmental
plan so that elected officials could envision a building tlock approach.
New requests always were linked back to the "master plan" and located
within it. Thus, while the specifics varied greatly, the general
strategy was one of identifying a specific need that was perceived as
not having been met, yet desired and supported in previous council ac-
tions. In short, subsequent programs and activities were supported be-

cause the director had established a track record and the elected offi-
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cials could readily see--with help, of course--how the pieces fit
together into a multiyear developmental package. A director from a
rural county in Maryland, provided a good illustration of this strategy:

One of the first things I did when I came into office here,
besides developing some of the plans that we discussed, was
to develop a resource manual for this county., It has every-
thing in it you can dream of, from the clothing stores, food
stores, the pharmacies, the doctors, dentists, just anything
that you could ask me for....I thought, I don't need this
just for myself. 1'm going to give this to every police
department in the county, every municipal office. And I sent
one to each and every mayor. I think that was the biggest
step because I received so many compliments about that from
all over the county.

Increased Interorganizational Linkages

Many directors noted such tactics as training programs, disaster
exercises, committees and task forces, mutual aid agreements, unifica-
tion of volunteer agencies, and the identification of liaison personnel,
Several stressed the importance of involving personnel from other local
emergency agencies in the disaster planning process. While the specific
tactics varied, actions were taken frequently to strengthen the bonding
among local response agencies.

One director told of efforts to secure magnetic signs that could be
affixed to the doors of automobiles owned by cooperating agencies so as
to identify them as being “on loan" to his agency during responses for
both actual events and exercises, Of course, other directors confront-
ing different expectations by relevant agencies might not find this tac-
tic workable or desirable. Nonetheless, it has worked for some,

In contrast, many stressed that they used an update of the com-
munity disaster plan as a legitimating device; it served as a basis for
contact, Once inside the door, other issues might be raised and new

areas of potential cooperation could be identified. Wherever and
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however possible--the tactics varied--the nurturing of cross-agency

linkages implicitly was jdentified as a global strategy.

Constituency-Building Activities

Many directors indicated that they found it useful to take agency
personnel, and especially elected officials, to workshops. They would
make all arrangements, of course, and then agency needs and problems
could be discussed informally while all were traveling together. Others
stressed their conscious efforts to maintéin face-to-face contacts--"Get
to know them on a first name basis." Those who de-emphasized interper-
,onally based tactics, reported alternative forms of constituency build-
ing. Most commonly noted were equipment donations, especially through
access to surplus equipment programs. Knowing what another agency needs
and locating a piece of used, surplus, or donated equipment for them was

the tactic most commonly used by these directors to build con-

stituencies.

Fifteen Key Strategies

Using Pennings' conceptualization of managerial strategies that had
proven to be applicable to private firms and the ideas of other
theorists like Pfeffer (1982) that were summarized in Chapter I, inter-
view items were constructed to permit probing of 18 specific areas: 1)
constituency support, 2) committees, 3) cooptation--advisory commi ttees,
4) joint ventures, 5) coalitions, 6) agenda control, 7) entrepreneurial
actions, 8) organizational intelligence, 9) mergers, 10) media
relationships--general, 11) media relationships--disaster planning, 12)
outside expert, 13) innovation, 14) product differentiation, 15) regula-

tion, 16) flow of personnel, 17) licenses, and 18) criteria selection.
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However, the final list addressed 15 areas because two of these
pertained to media relationships and were combined into one strategy
with multiple sub-sections. Additionally, two of Pennings' strategies
had minimal relevance for directors in local emergency management
agencies: 1) criteria selection, and 2) licenses. None of the Phase 1
directors could think of instances in which they had made efforts to in-
fluence the criteria whereby their agency would be evaluated. 1Indeed,
other than requiring annual activity reports, the interviews revealed
that relatively little evaluation had been made by local government.
Similarly, probes regarding licensing yielded little beyond blank ex-
pressions. This confirmed Pennings' speculation that "The very nature
of licenses is not congruent with those populations of organizations for
which economic criteria are not crucial--for example, welfare agencies
and educational institutions" (1981, p. 448).

The applicability of the 15 different strategies was explored sys-
tematically. Five had multiple dimensions (constituency support, coali-
tions, mergers, media relationships, and innovations). Collectively,
they constituted the range of strategies used by these directors to
maintain the integrity of their local emergency management agency and to

improve the disaster response capability of their community,

Strateqy One: Constituency Support

Emergency management agencies rarely have a well-defined con-
stituency. The director from Los Angeles County put it this way:

Various individuals and organizations here and there under-
stanq and promote comprehensive preparedness, and we work
cont1qua11y.to expand this base of support. But few public
constituencies gain political attention or overall governmen-
tal action in this field, except in actual emergencies.
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As noted above, some directors tried to build constituencies in
various ways. Taking local agency personnel to seminars was mentioned
frequently. The following comment came from the director in Davison
County, South Dakota, who coordinates a multi-county program:

If there is a seminar somewhere, hell, pay their way to the

thing, because they'1l come back all charged up. They're

going to come over and say, 'What are we doing in this area?’

They're going to help you. If you let it drop, they're just

going to lose interest.

This director emphasized that he always was available as a speaker for
other groups. He contrasted his own approach to that of his
predecessor:

He went to great lengths to avoid public speaking engage-

ments. Whether the guy just didn't like public speaking or

what, 1 just don't know, But the secretary told me that she

would make appointments for him to speak before a service

club or something and he never once honored one of those com-

mitments. He would go to any length to find something else

to do on that given day., I make it a point to take every

speaking engagement 1 can get a hold of because I think I've

got a story to tell and I want to get out and tell it,

Expanding the resource base of another organization can be done
more visibly, however, than offering yourself as a speaker. Many of the
directors indicated that their agency provided training for personnel in
other agencies. Others stressed how they assisted with their disaster
planning expertise.

A good example is Red Cross. 1 serve on their disaster ad-

visory committee and they are right now in the process of ap-

plying for a FEMA grant for fire prevention and so I have

been working with them on the development of that grant and

since it's approved by the state fire marshal, who was our

former fire chief, 1 made a couple of personal phone calls.

It doesn't help me directly, but indirectly it helps me.

Of course, the most visible form of expansion was equipment acquisition.
This was accomplished in many ways including joint purchases, acquisi-

tion of surplus property, external grant proposals, -nd the like.
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Many directors, especially those in small communities, stressed the
significance of volunteers and voluntary organizations as a constituency
base. Police auxiliary units have been developed extensively, for ex-
ample, by local emergency management directors in Wichita, Kansas,
Peoria, Illincis, and North Tonawanda, New York. Special purpose units
have been formed and nurtured by many directors until they have
developed to the point of being able to survive independently, These
were units like diving teams, search and rescue, communications, snow-
mobiles, four-wheelers and the like. Knowing when to let go was
stressed by one director as a common failure. The resource can be coor-
dinated by the emergency management agency without necessarily being
structurally dominated by it. The guideline seems to be: encourage in-
dependence as early as possible.

The examples of volunteer use were numerous and varied. One that
illustrates several ideas, however, was provided by the director from
North Tonawanda, New York, who was trying to increase the awareness of
the elected officials and several agency heads to their vulnerability
because of rail transport of toxic chemicals. He encouraged a volunteer
group to observe and record rail car movements:

Eagle Scouts--they camped out for 30 days and had different

shifts., 1 picked up their expenses for hamburgers, you know,

?i?onalds was close-by. And they made a big project out of
He was able to take some hard data to the elected officials who ap-
parently were impressed with both the results and his method of obtain-
ing them.

Finally, some directors seek to build constituency support by in-
fluencing state policies. This too takes many forms. The following ex-

ample was offered by the Sedgwick County (Kansas) director:
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When the state was attempting to designale routes that trucks

carrying hazardous materials would be required to take, 1

went up there and testified before a legislative committee on

that.

In contrast, other directors emphasized their input to their state dis-
aster services office or FEMA, Several, like the director from Durango,
Colorado, emphasized that local emergency management directors must ac-
cept the responsibility to disagree--"Don't be a yes-man.”

When certain policies are proposed that might have adverse impacts
or receive minimal community acceptance, local directors need to make
special efforts to communicate this to state officials. The director
from Peoria, 11linois, put it this way:

I've always been very vocal and very free in writing letters

and letting them know what my opinion is. 1 don't know how

much that influences, but I have never hesitated to let them

know what my opinion is. And, you know, whether they take

the option to listen or not, is of course, their decision,

but I feel that what they do at the national level and the

state level affects me at the local level and therefore it's

my responsibility to let them know how they're impacting us.

And when I say me, 1 mean the city and the program.

Apart from these forms of individualized efforts, several directors
emphasized the role of state associations and national organizations
tike the National Coordinating Council for Emergency Management and the
American Civil Defense Association. Through these, collective actions
can be taken that affect state and national policies pertaining to emer-
gency management. These associations at state, regional, and national

levels represent the embryonic signs of professionalism,

Strateqy Two: Committees

The use of committees is a commonly used strategy; 60% of these
emergency management executives reported such use. Given minimal levels
of funding and the unique coordination function wost seek to perform,

this should be expected. Many directors maintain permanent or standing
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committees that are operational either for the planning process or ac-
tual emergency responses. These committees carry such names as
"communications,” "exercises," and the like. The most important lesson
that was stressed regarding the use of the committee strategy is to con-
sult with and involve the people who must implement a policy. Lack of
adherence to this axiom was stressed by May and Williams (1986) as the
most common reason for program failure in intergovernmental networks of
shared governance.

In contrast to more permanent committees are task forces that are
formed to focus on specific problems or issue areas. Thus, instead of
trying to solve all of the problems alone--in isolation--effective
managers form committees. The director from Los Angeles County stressed
this during his interview. His philosophy--and his ability to implement
it--was confirmed through interviews with the contact agencies in his
comunity., [If, through a series of three or four meetings, a group of
individuals can come to see a need, they will begin asking how their
agency might go about relating to that need. They must be nurtured to
see the need so that they, not you, will propose the solutions and
recommendations to their respective agencies. Ideally, the process cul-
minates in each selling the proposal to their agency. Depending upon
the issue, agency representatives may then, individually or at times
collectively, go before the appointed or elected officials to seek a
policy change,

A1l of the Phase I directors emphasized these themes, although they
expressed them differently. The following explanation from the director
in Groton, Connecticut, was typical:

The people that you have to have on the committees are

the people who are going to be involved in implementing what

you're planning for. It does no good to have a plan

developed by a committee that's not going to be involved in
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implementing it because all you have is a plan to stick on
the shelf,

Most emergency plans don't really get used during an
emergency, in my opinion. When the emergency is going on,
nobody has time to read the plan. If somebody writes a plan
and gives it to the fire chief or the police chief or
whatever, he'll say, ‘Boy this is great. We've got a two inch
thick plan.' And he'll stick it on the shelf and, you know,
plans aren't the type of thing that anybody's going to sit
down and read.

When the emergency happens there's no time to read - so,
the whole planning concept is, you get the people that are
going to do it to write down how they're going to do it.
When something happens, they're going to do, hopefully, what
they said they were going to do. Because they already
thought out all the other options and thought, this is the
proper way for this type of situation. So, if they write it,
they know it, then chances are that's the way it's going to
happen and the other people that were jnvolved in the plan-
ning process are going to do the same thing. Hopefully, it
should all mesh together. To have a plan written by somebody
other than the end user doesn't serve much purpose beyond
meeting a requirement that you have a plan.

Strategy Three: Cooptation--Advisory Committees

Through his intensive case study of the Tennessee Valley Authority,
Selznick {1949) documented how organizational leaders could partially
neutralize resistance and hostility by encouraging appointments from op-
position groups to their governing board. As he put it, cooptation is
“_..the process of absorbing new elements into the leadership or policy-
determining structure of an organizaiion as a means of averting threats
to its stability or existence" (Selznick, 1949, p. 13). Although there
are risks, subsequent research has documented the use and effectiveness
of this strategy {see Price, 1958; Child and Kieser, 1981).

Several of the Phase I directors discussed their advisory com-
mittees in favorable terms, Reflecting the diversity among these
agencies, however, the composition of such councils or committees dif-
fered greatly. For example, in establishing a multi-county organization

in five southeastern counties in South Dakota, the director described
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how he established an advisory board which included one commissioner
from each county. Later he pressed this group so as to require atten-
dance by the part-time emergency management director for each county.
This, he felt, increased their credibility and involved them in the
decision-making process--a process that culminated in results they would
be required to implement. His extensive use of this committee paral-
leled that reported by the directors in Peoria, Milwaukee, and else-
where,

In many communities, such councils function because of formal
legislative decree., Ordinances specify the membership of the council so
the local emergency management director has minimal degrees of freedom
in the selection process., At times, as illustrated by the Emergency
Preparedness Commission in Los Angeles County, such legislatively man-
dated councils can be very active. This nine-person commission (three
appointed by the Los Angeles County Board of Supervisors, three ap-
pointed by the mayor of the city of Los Angeles, and three appointed by
the president of the Los Angeles County Division of the California
League of Cities) has met regularly for years and has been the primary
force in many of the emergency management programs. For example, its
annual emergency preparedness seminar has been attended by hundreds of
local officials and staff for several years. In contrast, the county
government's own internal Disaster Council, which also was prescribed by
ordinance and includes 12 of the 55 or so department heads, had gone for
ten years without a formal meeting., The director worked regularly and
successfully with their representatives, but in 1982 he developed a
major earthquake preparedness initiative to involve department heads

directly, and the Council then began scheduled meetings.
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A council may be created, and legally must be maintained, but a
director can control--to some degree at least--its activities. One
director described his disappointment with a resolution passed by the
commissioners that established an Emergency Management Committee. As he
perceived it, this was a move that permitted the local fire districts to
increase their power since three of the five appointees were from fire
service organizations. The two others were a representative from the
state police district office, and a private citizen who was not as-
sociated with an emergency organization. When asked how he handled this
situation, the director replied: *...that committee, to this day, has
not had one meeting."” In short, he let the committee die over time
simply by not calling meetings.

Obviously, such an approach carries political risks, but they may
be worth taking under certain circumstances. It should be noted that
this director resigned about a year after this interview. The point is
to recognize the inherent strains that such councils represent. When
used effectively, they serve as safety valves to release some of the
steam that may become unmanageable if untended. They alsoc serve as con-
duits into sectors of the community that may be unreachable in any other
way. However, they are not a panacea and always represent a degree of

potential risk.

Strateqy Four: Joint Yentures

The annual seminar just referred to in discussion of the Los An-
geles County Emergency Preparedness Commission illustrates a tactic that
was reported by directors in numerous other communities., In general
terms, the essence of this strategy is to encourage program development

tiirough interagency efforts, This strategy is the process component of
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one of the structural variables discussed in Chapters VI and VII--joint
programs. Most joint ventures don't evolve into more permanent and en-
during programs, and many ventures involve matters other than programs.
For example, community disaster exercises require a certain amount of
interagency cooperation, but if the exercise is perceived as being a
true joint-venture, the degree of commitment increases. Joint-ventures
differ from exercises that are defined as “this thing we have to take a
few hours with every year because our civil defense guy requests it."
Multiagency winter preparedness programs designed for public educa-
tion, like those directed at other hazards including earthquakes, tor-
nadoes, and hurricanes, were reported frequently. Clearly, this
strategy is critical to most local emergency management directors. Many
special purpose groups--amateur radio, snowmobile rescue--may seek par-
ticipation in joint ventures so as to enhance their c--tihility,
resource base, or both. At times, for example, with a fire exposition
or disaster fair, as with community-wide exercises, numerous agencies
may link together temporarily to accomplish a mutually beneficial task.
Other times, especially with efforts involving equipment acquisition,

the venture may have a more limited number of partners.

Strategy Five: Coalitions

A few directors indicated involvement in coalition development.
There are many forms of this. Most directors indicated that they did
not participate in lobbying efforts except on rare occasions when a
highly critical matter was in question. For example, one director
reported "some Tobbying" for state legislation that mandated an enhanced
911 system. He personally contacted elected officials and encouraged

local police and fire personnel to do so alse. At times, however, a
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collective push can be scoordinated.” One director recounted his

success in building a coalition that eventually led to the establishment

of a hazardous incident team:

...we went out and we knew the support was there from the
other departments within the county. Plus on the fire serv-
jce side, where we knew they would support us.

Less obvyious, but equally critical at times, are contacts with lo-
cal elected officials. So directors were asked: “Have you ever tried
to get others to argue your case, say before the commissioners, or
elsewhere? Have any special interest groups-~like snowmobile clubs or

SAR units--ever spoken on your behalf?" Nearly two-thirds (64%) indi-

cated that they never went this route.

...so most of the time we try to deal directly with the coun-
cilmen ourselves. We are their staff so unless we have a
real problem, and then I usually depend upon my Advisory
Council members, because they understand my program. They've
been involved in it, so they come from a background knowledge
rather than just trying to go out and find someone who may
understand various portions of it but don't understand the
total picture. I think many times you can get someone who
can do you more harm by Jjust by his lack of knowledge in the

area.

Strateqy Six: Agenda Control

One of the most important skills effective managers seek to develop
is an early warning system, that is, to recognize when issues of poten-
tial threat are emerging. Quick action can control a situation that, if
left unchecked, could emerge as a serious strain and source of disrup-

tion. For example, the Crisis Relocation Program (CRP) provided the

director of Los Angeles County with a real challenge. He and many local

government officials concluded that CRP in the greater Los Angeles area

was unworkable. He arranged for federal and state advocates to brief

the Emergency Preparedness Commission which then came to the same con-
clusion. While moving toward a recommendation for the Board of Super-
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visors to adopt a resclution along those lines, he was made aware that
such an action might jeopardize future federal funding. He headed off
confrontation by preparing a very delicately worded statement, which
was adopted by the Commission and the Board of Supervisors as register-
ing local opposition to CRP, but was used by some in the California
State Disaster Office as a statement indicating local support of CRP.
By cleverly creating “structured ambiguity,” he defused the issue.

Many examples of such pro-active stances were supplied by the 29
directors (63% of those asked this question) who indicated use of this
strategy. These ranged from the quick creation of a task force to deal
with the Cuban-Haitian refugee problem, to the establishment of ground
rules for a public debate. The task force visited another state suo as
to better assess the potential problems that would accompany a rapid in-
flux of refugees. The debate case involved the director from Durango,
Colorado, who knew of his limitations. MWhen invited to a public debate
regarding CRP, he designed a set of ground rules whereby the event would
be structured. Rather than accept these, the group decided not to in-
vite him, Thus, rather than walking blindly intoc a probable “no-win®
situation, he was able to indicate limited cooperation, yet successfully

avoided an unfavorable confrontation.

Strategy Seven: Entrepreneurial Actions

Many of the Phase I directors proved to be remarkably resourceful.
The acquisition and outfitting of a mobile communications van used in
Davison County, South Dakota, illustrated this strategy very well.
Through various private contributors, the director had assembled a well-
equipped mobile home that he frequently drove to the scene of disasters.

On chilly, or hot and humid days, the van provided a comfortable place
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for agency heads to gather. This single piece of equipment increased
the centrality of the director within the webbing of the interagency
emergency response system,

Many directors described their successes with state or federal
grants. A wide variety of equipment items had been obtained through
these extra-community sources. At times, directors did not obtain the
equipment directly or for their agency, rather they assisted others in
the grant application process. Frequently their role was in securing
the application and informing the agency needing a particular piece of
equipment of the potential funding source. Knowledge of what others
need, is, of course, as crucial as information about funding sources.

A few Phase Il directors indicated a personal philosophy that em-
phasized governmental responsibility; thus, they did not seek to augment
their programs with resources from the private sector. In sharp con-
trast were those who did. In Phase II, the variety was great, ranging
from acquisition of an automobile extrication device--"the jaws of
life"--gbtained by the director in Washington County, Maine, to grocery
stores that print warning system procedures on their shopping bags. The
director in Olmsted County, Minnesota, indicated that his board made it
very clear that they expected him to secure additional funds, especially
from the private sector. For every dollar of county funding, he
reported that he had secured three additional dollars. Thus, some
directors clearly viewed this strategy to be of paramount importance in

maintaining the integrity of their agency.

Strateqy Eight: Organizational Intelligence

In the interviews, directors were asked the following question to

explore this strategy:
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In the private sector, market analysis is a key function--but
it is qn]y one way of keeping your ear to the ground, Or-
ganizational intelligence takes many forms.

A. How do you keep posted on what's going on in other
department's or sectors of the community?

B. Sqme managers will join other organizations some-

times so as to keep posted. Have you found this a

useful tactic?
Thz directors split evenly on the last part of this question. Exactly
one-half indicated that they did, at times, seek to increase their in-
telligence capability by joining other organizations; the other one-half
did not. Some of those who didn't were quite emphatic. “No, I don't do
that sort of thing." Byt clearly this is a tactic that many use to
implement this strategy.

There are many other ways of keeping posted. The Phase I directors
emphasized the necessity of informal processes,

. :
et 1 would hear of it. ex | 1S e1ouh friends around
g; ;Eewgi i?methfngtthat might involve me, or my departmqu:
' y volun €er groups or something we could assist

with, I'd hear from it real quick. Very quickly, I'm sure.

Others stressed a consciously developed pattern of coffee drinking
and luncheon dates so as to maintain steady flows of information. The
director in Cowlitz County, Washington, for example, indicated that his
office was in the Hall of Justice building so he regularly went to the
Administration Building for coffee since this was where many other
agency heads congregated. The director in Jackson, Mississippi, em-
phasized that local emergency managers cannot become isolated, although

there are many pressures that promote it. Any who do will suffer com-

mensurate losses in credibility. This pattern was stressed by many of

the directors.
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In contrast to these informal processes, some approached this
strategy through more formalized tactics. "I'm on their mailing 1ists,”
replied the director from Providence, Rhode Island. Others stressed the

importance of attending meetings, especially weekly staff meetings with

the mayor or city manager. Still others referred to freguent contact
with liaison representatives from various community agencies. And
finally, a few emphasized formalization of county-wide coordinating
councils that met on a monthly basis for a luncheon, "Jjust so we can
keep in touch." This collection of directors used a variety of tactics

in implementing this strategy.

Strategy Nine: Mergers

Where should the emergency management function be nested within the
structure of local government? In the abstract, several reasonable
answers to this question might be given. One of the strongest cases can
be built for a highly autonomous agency wherein the director reports
directly to an appointed board, elected officials, or the chief execu-
tive officer, [If the agency is nested within a fire, law enforcement,
or other such mission agency, cooperation with others may be dampened
because such structures of strain promote turf defenses.

Most of the 62 agencies (77%) that participated in this study were
“independent” in the sense that the director reported directly to an
elected or appointed official who was not directly associated with an
emergency agency. In contrast, 15% were nested within either a law en-
forcement agency {8%) or a fire department (7%)., The remaining 8% were
associated with various other service units, most commonly public works.
The lesson from these data is that there is no single "best" design that

fits every community. The rationalistic organizational theories of
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scientific management (Taylor, 1947) do not fit the relatively
decentralized governmental structure that operates within the United
States of America.

About one-fifth (19%) of the directors indicated that they had
pushed for some type of Merger--either vertically or horizontally--so as
to be more effective. And over one-fourth (26%) indicated that some
unit of local government had tried to absorb them. As would be ex-
pected, fire or police chiefs and sheriffs were the most frequently men-
tioned "culprits.” -When they had tried to grab the emergency management
function, the local director perceived it in relatively negative terms:
"A11 they were after was the money."

The intergovernmental division of labor varied too, often depending
upon the ecology of the units., A County director with numerocus rela-
tively small municipalities confronts a very different set of tensions
from those who have a single major municipality within their border. In
Sedgwick County, Kansas, for example, there is an effective unified
city-county emergency preparedness program that is jointly funded by the
county and the city of Wichita. Other locations reflected more hostile
City-county relationships, Within these structures of patterned strain,
lTocal emergency Management directors indicated histories of aborted
mergers and proposed reorganizations.

It is no accident that the emergency management function within
Dallas, Texas, is nested within the Department of Streets and Sanita-
tion. While many quickly think ‘of police or fire agencies as logical
Tocations, such views reflect an over-emphasis on the emergency phase.

0f course, public works departments are involved then too, but they play
even more significant roles during the recovery and mitigation phases.

The program in Dallas, Texas, fared well because of the very strong sup-

195



port given by the Director of the Streets and Sanitation Department.
The emergency management agency director indicated that he ran a small
agency that constantly was fighting for survival with very large depart-
ments prior to the reorganization that provided him with the dispatch
function for Public Works. Comparatively speaking, he was in a very
weak bargaining position. Now he is a strong unit within the Streets
and Sanitation Division and is in a much better position structurally to
get the job done.

The lessons here are many, but there are three important ones.
First, there is no single organizational design that will fit every
locale given local histories, varied personalities, and priorities of
agency heads. Second, while high agency autonomy brings many benefits,
there are times when the emergency management function will be performed
best when it is nested within a larger structure. Third, and finally,
local directors should seek to identify the structural niche within the
local governmental system wherein their support base will be strongest;
they should design appropriate tactics to become nested there. This
means using reorganizations, or the addition of new services, like the

911 system, as tactics to implement this strategy.

Strategy Ten: Media Relationships

None of the management theorists like Pennings or Child identified
this area except in more general discussions of constituency support.
However, the Phase I interviews, field observations following numerous
disasters (Drabek, 1985b), and the hazards research literature (Drabek,
1986, pp. 165-170, 222-223, 335-336, 345-346) indicated that this matter

merited extensive probing.
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Some directors, especially those within another agency, viewed this
strategy as inappropriate for them. The director in New York City, for
example, indicated that the city government had a press office as did
the police department, of which he was a unit. He was not authorized to
meet with media representatives unless it was approved by these offices.
He did not spend time "cultivating rapport" with media organizations.
This too was the case for a few others, like the director in Detroit,
Michigan, who indicated that the mayor had made it clear that no depart-
ment heads were to go to the media unilaterally: It goes back to
politics. Our mayor has a running fight [with the media] and doesn't
want departments going to them without his approval."

Most directors contacted, however, spoke at length regarding media
relationships. The director from Peoria, Illinois, like many others
suggested that "...the one thing that is most beneficial is to involve
them in the planning.” With reference to tactics for media cultivation,

the director from Salt Lake City, Utah, offered the following list of
pointers:
1) Be open and truthful.
2) Go to them only when you have something worthwhile.
3) Treat all media the same; don't favor the big ones.
4) Look for innovative wa
. ys to help them. For example
provide a taped summary of any events thatn?he} can
reach by a te]ephong call. Have it updated every 30
m1nutgsﬂ A1§0 consider providing some ‘script books'
for citizen information packages.  Should you have an

evacuation order or a boil {water) order, provide the

media with a scientificall validat i i
for citizen use. Y ated set of guidelines

The first point--being open and honest--was stressed most

frequently.  Although it was phrased differently, the Sedgwick County

197



director, who previously had worked in media organizations for many

years, described his implementation of this strategy as follows:

getting the media involved means letting them know
And 1 think, the media are always
interested in what an agency like this is doing. And even
routinely, but then when an emergency comes along, they're
vitally interested in what's happening. And so | make it a
point to work with them to make sure that they get their
story, in an emergency situation, During off times, I'm al-
ways feeding them something and they're always coming by here
and saying what's new and what are you doing, what kind of
programs have you got going? I try to keep them abreast of
what we're doing and if I can see that with my experience in
that business, if I can see something that might be of inter-
est to them, I steer them in that direction, so they're ap-

preciative of that.

To me,
what you're involved in.

0f course, the media can be a useful tool in public education.

Many directors described their efforts with tornade, winter blizzard,

hurricane, and earthquake awareness releases. By helping the public

better understand the nature of the risks they confront and the range of
adaptive actions that can be taken, the media can enhance program effec-
tiveness, They also can increase the visibility of the emergency

management program. A theme echoed by several of the managers was

stated by the Davison County {South Dakota} director: "I like to appear

before the service clubs, especially schools. 1 like to get a lot of

press coverage whenever we have anything going on."
Such coverage reflects the ongoing relationship that this director

nurtured carefully. Later in the interview he described his tactics.
Just about every morning, one of the two individuals that I
told you about, that are assigned from the media to the
{local government)--just about every morning one of those two
individuals is in here. They spend everywhere from § to 20
minutes and any needs are assessed at that time. Any news is
assessed at that time. That's done almost on a daily basis.

As with any other sector of the environment of an organization,

however, the media represents a potential threat; a few of the direc-

tors reported real horror stories. In most of the interviews, although
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not all since the probe was potentially disruptive, directors were
asked: “Have the media ever made adverse Or negative comments aboyt
yo?r agency?”  Of the 43 to whom this question was asked specificall
slightly less than one-half {47%) responded "yes." The most comm:;
issue cited pertained to some aspect of crisis relocation planning or
nuclear war survivability, although many instances of local or personal
matters were mentioned too.

How can negative comments be avoided? Ip some cases they may be
unavoidable, so the director from Dallas, Texas, advised: “you'1l have
to take your Tumps."  This is an inherent strain that needs to bhe recov
nized as such by those caught within itg webbing.  Reporters are e:-
Couraged to poke and probe to find holes in governmental structyres of
all Tevels., This strategic point of tension at times becomes an o
sore for any in Mmanagerial positions, ;

After reviewing the range of responses given to probes in this
area, three key ideas emerged.,  First, always be open, direct, and
brief, Second, when an issue becomes hot, prepare a reasoned re;;onse
that states your position and then ask, "Would it be better to let it
die?"  Those who had gotten embroiled in controversy, indicated that
they believeq they had made 3 mistake by being overly responsi i
did nothing but add fuel to the fire, e

Third, and finally, local media organizations should be involved in
th? disaster planning process., Many of the Phase I directors described
t?ls tactic as part of the overald strategy of media relationships
Within the total data set, 43 of the 62 directors-—ﬁg%--indicated use o;
this tactic, The mode or form of involvement varied greatly from the
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system.
lvement in the nationally based emergency broadcast sy
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Strategy Eleven: Outside Expert

i i e fused with
ldeas, as Socrates noted centuries ago, at times becam
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p Op els Y

the strategy of the outside expert.

jali tise such as
The examples given varied from spec1a11zed exper

ici nnel. Spe-
doss substances, to state level officials and FEMA perso
ardo ,

cla

i . In contrast,
d planning councils alsc was cited by saveral directors
an
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i is strategy. Ap-
found four nearby county directors to be useful in this

p e

tegy.
or assumed-~expertise was a commonly used strategy

Strategy Twelye: Innovation

i i ations and
If an agency director can implement a variety of innov

nanced. Most
ke others aware of his actions, program support may be en
ma

t had been
directors (77%) were quick to point out new programs tha
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television-based warning systems, specialized programs for evacuation of
handicapped people, hazardous materials planning, or major new equipment
items like rain gauges or "voice-capable" siren systems.

One innovation--microcomputers--was mentioned so freguently in the
Phase 1 interviews that a specific guestion was asked so as to ascertain
its presence in the local emergency management scene. Two surveys of
local governments--completed in 1982 and 1985--documented the very rapid
adoption of this technology during the mid-1980s (Kraemer et al., 1986).
Similarly, a survey completed within the state of California of local
government offices such as police, fire, and coroner also indicated ex-
tensive use of microcomputers in emergency responses (38%) (Bradford and

Brady, 1984). 1t was not surprising that over one-~half (52%) of the

Phase I and Phase 11 directors indicated that they already were using a

microcomputer. Over four out of five {83%) of those who had not yet ac-

quired one were censidering acquisition,

Unfortunately, however, the pace of hardware acquisitions appeared
to exceed software development and in-service training opportunities.
As a result, most directors indicated that they were making some use of

this new tool but suspected that much more could be done with it than

they were capable of doing. A few directors referred to the symbolic

quality of the computer in promoting agency image. When media repre-

sentatives or other agency personnel visited their offices, they made a

point of highlighting their equipment even though their use pattern was

not as extensive as they desired. Computers were being used for a

variety of purposes. Beyond routine administrative routines such as
word processing and budgeting, some had adopted or created software to

create inventories of shelters, major emergency equipment resources, or

contact personnel in other agencies., Of course, updating of disaster
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plans was facilitated greatly for many of the directors who implemented

this tool.
in addition to all of these uses, the director from Dallas, Texas,

indicated that his office had created @ computerized file of seritical

facilities.” This included locations where there could be nazardous

materials, nursing homes whose residents would require eyacuation assis-

tance, and the 1ike, These were keyed to a grid map S0 that when there

was an emergency in a particular location, the staff quickly could

ot any of these scritical facilities" were in the

determine whether or n

threatened area.

A few were experimenting with more elaborate applications such as

direct hook-ups to the state disaster cervices offices, radio-based

modems so as to facilitate computer linkages between their EOC and a

field command post, and demographic data bases for eyacuation planning

and for keeping a more complete record of the flow of information and

decisions into and out of the goc. Given the coordination function

within emergency management and the large number of data hases that ex-

ist within all Jevels of government, this new tool offers untimited fu-

ture applications. The director from the Town of Groton, recounted how

foC participants were "thrown 2 curve® during a nuclear power plant ex-

ercise when they received a message to inform all farmers to put dairy

animals on stored feed. At the suggestion of the Tax Assessor, they

linked the microcomputer in his EOC to the town's mainframe computer

whereon the number of CoOws, as taxable items, was an entry in 2

This case illustrates the ingenuit

y of massive data sets that have been com~

database. y that characterizes dis-
aster responses and the realit

piled for routine government pperations. 1t also j1lustrates how a lo-

cal manager can propagate an jmage of his agency as an jnnovative one
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One of the more unique examples of this strategy was described by
the director of North Tonawanda, New York. When a former resident of
that community moved to Florida, she discovered a program that she
believed would benefit those she left behind. So she mailed a few
samples of the "Vial of Life" to the emergency management director. The
small plastic bottle contains a family information form--number living
in household, health problems, doctor's name--and instructions to com-
nlete the form, return it to the vial, and to attach the vial underneath
the top shelf of your refrigerator with a rubber band. The director
secured a private donation to sponsor the project and arranged for the
local fire department to distribute the vials. A1l three organizations
were identified on the label; a subtle reminder to citizens that an

emergency management team was alive and well in their community.

Strateqy Fourteen: Regulation

Despite statements endorsing an unregulated free marketplace,
managers in private firms have used the strategy of regulation. Often,
of course, their press for new regulations is directed at others; the
same holds true in the public sector. Rather than only responding to
disasters, many of the directors interviewed indicated interest in
mitigation. One approach to mitigation is to design, implement and en-
force new regulations pertaining to building codes or flood plain land
use. As the director from Dade County, Florida, put it: "If my
predecessor had done this 20 years ago, my job would be much easier.”
But he, like nearly four out of ten (39%) of the other directors, had
not yet gotten into it very extensively.

Hazardous materials legislation and activities related to flood

plain management and insurance were the topics most commonly mentioned
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by those who had tried to implement the regulatory strategy. Other
areas noted included avalanche and earthquake zoning, dam safety
programs, and tie-down and shelter requirements for mobile home parks.
It is clear that this strategy is one that the emergency management com-
munity will need to expand on in the future as increased numbers of

technologically caused catastrophes gain public attention,

Strateqy Fifteen: Flow of Personnel

A few of the Phase I directors picked up on this point quickly:

My secretary was secretary for the city manager. She brought

with her a wealth of knowledge. She is more valuable to me

for who she knows than what she does. I mean, she's a fan-

tastic secretary, and I'm not downgrading her skills. But

sitting in that city managers office, she met people and was

able to put connections together that I would have never had

the resources to do.

Other directors indicated that the primary way this strategy was
relevant to them was through persons who had worked or volunteered in
their office that now were employed in another emergency services
agency. Thus, they knew they had a friend over there who understood
their problems and capabilities.

While there are many ways that the flow of personnel can be manipu-
lated by managers of organizations, a recurring theme was stressed in
the Phase I interviews--the designation of liaison personnel. Rather
than exploring the matter in general terms during the telephone survey,
Phase 1l directors were asked about this specific tactic. A substantial
majority (88%) indicated that they had a designated contact person in
many of the local emergency services agencies. Indeed, the directors in
Dallas, Texas, and Los Angeles County, California, indicated that they

viewed this tactic as imperative. There were exceptions, however; the

director from Davison County, South Dakota, who also managed a multi-
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county jurisdiction, responded succinctly: "No, the size of our respec-

tive organizations here, I guess, really doesn't mandate that we utilize

that particular method."

To some degree, at least, this situation may apply to all 15 of the

strategies described in this chapter. Each of these broad strategies

may be relevant--more or less--in all communities regardless of their

size But the degree of use and types of specific tactics may vary

greatly.
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CHAPTER IX
PATTERNED VARIATIONS: BIG TOWN-SMALL TOWN

Emergency management directors in large urban complexes like Los
Angeles County, California, or Dallas, Texas, use various strategies in
maintaining the integrity of their agencies. However, certain themes
emerge, many of them parallel to those mentioned by directors in small
towns or rural areas like Durango, Colorado, or Elkton, Maryland. Among
the differences, sheer population size, and its consequences for inter-
organizational structure, was part of what separated these directors,
but the interviews also revealed additional elements of variation,

In this chapter we will explore the parallels and the differences
in'managerial behavior. Three topics comprise the chapter: 1) dimen-
sions of community variation; 2) use of key strategies; and 3) com-

munity size and use of key strategies.

Dimensions of Community Variation

As the Phase I interviews were conducted, the reality of community
size became apparent in both obvious and rather subtle ways. Directors
of emergency management agencies in large metropolitan areas have
resource bases that contrast sharply to those found in small towns. The
EOC that has been constructed in Dallas, Texas, for example, represents
a capability that never will be funded in a rural county. The same can
be said for the amount of communications equipment, number of staff, and
other aspects of the overall agency resource base. But these
capabilities must be placed within the context of the assigned mission,

size of the constituency served, and the many constraints that come with
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the more complex organizational environments within which big city
directors operate,

There are many subtleties related to community and organizational
size. Some of these first were highlighted years ago through research
on schools. For example, when Barker and Gump {1964) cataloged the
diversity of curricular offerings and the size of resource bases found
within big city schools, they contrasted sharply to those in smaller
towns. There were numerous specialized teachers, forms of equipment,
and course offerings within the large schools that students in small
towns would never see. However, the research documented that those in
c<maller schools actually participated in a larger number of different
roles. While both schools had football teams, choirs, pep clubs, and
student governments, students in smaller schools participated in more of
these, Those in larger schools tended to specialize, and the benefits
of specialization were traded off against higher levels of participation
in more diverse sets of activities.

Such subtleties must be kept in mind when considering communities.
In North Tonawanda, New York, for example, the director indicated that
he visited with the mayor several times per week. This pattern, paral-
leling that of the director in Davison County, South Dakota, and his
commissioners, was a sharp contrast to the more formalized, segmented,
and distant type of relationships described by directors in metropolitan
areas.

The interviews highlighted three other themes that future analyses
of community variation in emergency management programs must incorporate
because they represent critical features of the ofganizationa1 environ-
ments within which these managers operate., First, state laws and ad-

ministrative procedures vary regarding the amount and form of funding
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that will be made available to local directors. As was detailed in
Table II-1, nearly all interviewed discussed varying amounts of funding
they received through the state disaster services office which allocated
monies provided by the FEMA. States vary, however, in how they allocate
these funds to local governments.

States also differ in other ways. For example, in Maryland, all
Tocal emergency management directors are appointed, upon being recom-
mended by the county commissioners, by the Governor. In IMinois, there
is a provision that permits local governments to assess a special
property tax that is earmarked for departments of emergency services.
The competitive relationship among local agencies is skewed when such a
funding arrangement has been constructed.

A second theme revealed through the interviews was that unique dis-
aster events generate policy changes. Among all of the events described
by these directors, the accident at the Three Mile Island nuclear power
plant provided the best example. Local managers, like the directors in-
terviewed in Groton, Connecticut and Cecil County, Maryland, had ex-
panded resources because of changes in state and federal policies caused
by this event. Thus, in Groton, the director described an emergency
preparedness booklet that the utility company funded and mailed to all
residents within his jurisdiction. This action, like plant-related ex-
ercises and funds for communications equipment, was a direct outgrowth
of policy changes made after the TMI incident. These paralleled ac-
tivities described by the Cecil County director, whose comunity was lo-
cated near the Peachbottom nuclear power facility,

Finally, these communities differed in the degree to which emer-
gency management activities were accepted by the public. This dimension

was not explored systematically, but popped up in the interviews from
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time to time, especially when civil defense activities were discussed.
The research literature clearly demonstrates that risk perception varies
with such qualities as age, gender, ethnicity, socioeconomic status,
disaster experience, occupation, and fate control propensity (Drabek,
1986, pp. 323-331). In turn, although few comparative data bases aré
available, both communities (Wenger, James, and Faupel, 1980, p. 131)
and societies (Burton, Kates, and White, 1978, pp. 99-102; 210-220) have
been found to differ in the ways hazards are perceived and the range of
adjustments that will be adapted and implemented (Mileti, 1980). Al-
though initial work has begun on sorting out what accounts for these
variations, we are just beginning to gain much understanding of these
processes and their consequences.

Several elements of the case materials identified this theme, but
none illustrated it as well as the interviews in Groton, Connecticut,
Ynown as “the submarine capital of the world." Large numbers of the
people in and around Groton are employed by defense contractors that
construct nuclear power submarines. When new crafts have been launched,
the area has been invaded by anti-nuclear protesters. Hence, one of the
emergency management demands on local organizations has been to provide
protection for demonstrators because of 1local community hostility--
attitude sets that have at times resulted in physical attacks.

Community support for civil defense activities 1is sufficiently
strong that the local emergency management director has tested the warn-
ing siren system every month. Of course, such testing is done in large
numbers of other communities, but in how many would the Groton procedure

be tolerated?

(Director): We test the siren warning system monthly.
We're doing that as an educational process. Since we have
voice capability as part of the system, we test the alert
tone and we go on the P.A. and say: ‘The steady tone is
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used for peacetime emergency. If you hear this tone for

three.m)nutes you should go inside, turn on your radio or

te]EV;Slon to receive instructions.' Then we test the at-
ack tone.

(Drabek): Now let me ask about this tone test. D

. Do you mean
to tell me that every month you have that kind of tgst? If
[ lived hgre, would I hear both the steady tone as well as
the wavering tone? And then I'd hear a voice announcement
telllzg mi that Jf I ever hear that wavering tone, and it
wasn't a test, that attack would be imminent. I
that every month? vould hear

(Director): Every month.

(Drabek): Why do you do it every month? It would seem to
me that wavering tone would be anxiety-provoking. [ mean
you know, if every month I'm hearing 'If you ever hear thig
tong enemy attack is coming,' I'm not sure I'd be real
thrilled about that type of thing. 1Is there a reason?
(Director): Well, we have negative feedback on that part of
the program, but we do it as an educational process to teach
people the difference between the two different civil
defense sirens, so that you know, hopefully if there's a
tornadp coming, we sound the steady tone, people would
recognize that as some type of civil emergency as opposed to
a war-time one. That's the reason we do it.

The point here is not to question or encourage this policy, but rather
to highlight differences in community acceptance of emergency management
activities, including those associated with civil defense.

Just as population size establishes an important and complex form
of constraint within which the managers of local emergency management
agencies must act, so too do the factors described above. We'll return
to these matters in the following chapter, but now we explore the dimen-

sion of community size in more detail.

Use of Key Strategies: Frequency and Cumulative Number

In Chapter VIII, 15 key managerial strategies were described and
illustrated. Often, the frequency of their use was noted. A more com-
prehensive picture is available, however, through inspection of Table

IX71. Therein key aspects of each of the 15 strategies, including five
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TABLE IX-1
MANAGERIAL STRATEGIES: FREQUENCY OF USE

% Using
Type of Strategy Phase | Phase 11 Less successful
Constituency Support
Y A?néesczrceyBase 100{12)* 80(36) g%%i%
B. Planning Expertise g2{11) gg(gg% )
€. Policy Influence 83(10) {
2) Committees 100(12) 50(25) 29(2)
3) Cooptation 46{ 5) 36(18) 0(0)
4) Joint Ventures 100{12) 84(41) 71({5)
5) Coalitions : ]
Display o
h 23}3‘33# R 33( 3) 22(10) 0(0)
8. Informal Contact
for Support 70{ 7) 28(12) 33(2)
6) Agenda Control 100(10) 53(19) 29(2)
7) Enterprenerial Actions 58( 7) 54 (25) 0(0)
Organizational
8 ;E¥l11wgence (join orgs.) 67{ 6) 47{21) 29(2)
?) R’”Eﬁ';?; for 18( 2) 20(12) 28%3
B. Absorb by Others 56( 5) 22(11)
i in disaster
10) ?ﬁﬂ;ﬁﬁi&ﬁ 92(11) 65{32) 29(2)
11) Outside Expert 100{12) 65(22) 33(2)
tions
12) i?"gzi ;:ggrams g2(11) 71(22) ?3%%%
B. Microcomputer Use 64( 7) 50(25)
13) Product Differentiation 92(11) 65(20) 33{2)
14) Regulation g2{ 9) 56{25) 33(2)
15) Flows of Personnel g2{11) 88(43) 71(5)}

thin parenthesis; percent-
*aActual number of "yes" responses is listed wi
age based on exact number of directors who responded to the gquestion.

212

sub-components, are listed for the three comparison groups. Note that
when compared to the randomly selected Phase II directors, greater per-
centages of the Phase I directors reported use of every strategy except
number nine--mergers. Similarly, the small collection of "less
successful® directors {n=7)} reported less freguent use of every strategy
than the Phase Il group, except mergers. Both groups were within one
percentage point of each other regarding one form of coalition-
building--58, requesting representatives from such groups as snowmobile
clubs or SAR units to informally contact elected officials for support.

Over one-half of the Phase I directors reported efforts by others to
absorb their agency. Given the images of agency effectiveness they had
established, this was not surprising. Conversely, none of the less
successful directors reported any absorption efforts. Less effective
units may not be as sought after in reorganizational battles as those
led by managers who have negotiated images of success, Nearly one-third
{29%) of the less successful directors indicated that they actively had
pushed for a merger with some other unit. In contrast, less than one in
five of the other directors had done so {Phase I, 18%; Phase II, 20%).

It was hypothesized that more successful directors would use a
greater number and variety of these strategies. Data presented in Table
IX-2 clearly supported this projection. In short, both in terms of the
number of different managerial strategies they used, and for each one of
these, the Phase I directors outranked the randomly selected group of
local directors who, in turn, outranked the comparison group of less
successful directors. The single exception--one that made sense
theoretically--was the frequency with which other local agencies had

tried to absorb their unit.
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. TABLE IX-2
AVERAGE NUMBER OF STRATEGIES USED

Study Group

Average Number of Responses

Yes No No Data*

Phase I Directors 15 4 1

(n=12)
Phase II Directors 10 8 2

{n=50)
Less Successful Directors 6 12 2

(n=7)
*Question was not asked, not answered, etc.

TABLE IX-3
AVERAGE NUMBER OF STRATEGIES USED
PHASE I1I

Community Size

Average Number of Responses

Yes No No Data*

1 million plus 11 7 2
(n=10)

500,000 -~ 999,999 10 8 3
{n=10)

100,000 - 499,999 11 7 2
{n=10}

50,000 - 99,999 10 8 2
{n=10)

7 12 1

49,999 or less
{n=10}

*Questian was nolt asked, not answered, etc.
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Community Size and Use of Key Strategies

The above portrait, like the analyses of variations in interor-
ganizational patterns described in Chapter VII, provides context for gur
final question: to what degree do the strategies used by local direc-
tors differ across communities of varied sizes? Recall that the average
number of different strategies used by the Phase II directors was ten,
in contrast to 15 ‘used by the Phase I directors and six by the less
successful group. As listed in Table IX-3, the ten Phase II directors
in extreme rural areas used far fewer of the strategies than did the
others. To permit more rigorous examination of this matter, Tables IX-
4, IX-5, and IX-6 were prepared. Each of the 15 strategies is listed
with the responses divided according to community size for each of the
three comparison groups. Several important insights were revealed
through data reviews.

Starting with the Phase I directors (Table 1X-4}, note that one-haif
or more indicated use of 14 of the 20 strategies regardless of the size
of their community. In six instances (numbers 3-cooptation; 5A-
coalitions, formal display of support; 5B-coalitions, informal display
of support; 9A-mergers, push for; and 98-mergers, absorb by others; and
128-1innovations, microcomputer use), less than one-half of the directors
reported using the strategy described. A1l of these successful direc-
tors used five of the strategies (numbers 1A-constituency support,
resource base; 2-committees; 4-joint ventures; 6-agenda control; and 11
-outside expert). There were another five for which only one director
reported non-use {1B-constituency support, planning expertise; 10-media,
in disaster planning; 12A-innovations, new Programs; 13-product
differentiation; and 15-flows of personnel). For each of these,

however, the director was located within a rural area.
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TABLE IX-4

MANAGERIAL STRATEGIES:

VARIATION BY COMMUNITY SIZE

AMONG PHASE I DIRECTORS

TABLE IX-5

MANAGERIAL STRATEGIES: VARIATION BY COMMUNITY SIZE

AMONG PHASE 11 DIRECTORS

Type of Strategy

Community Size

% Using 500,000 50,000 - 49,999
plus 499,999 or less

1} Constituency Support

A. Resource Base 100(4)* 100(4) 100(4)

B. Planning Expertise 100(4) 100(4) 75(3)

C. Policy Influence 75(3) 100(4) 75(3)
2) Committees 100(4) 100(4) 100(4)
3) Cooptation 75(3) 33(1) 25(1)
4) Joint Ventures 100(4) 100(4) 100{4)
5) Coalitions

A. Formal Display of

Support 100(2) 25(1) 0(0)
B. Informal Contact
for Support 100(3) 100(4) 0(0)

6) Agenda Control 100(3) 100(4) 100(3)
7) Enterprenerial Actions 50(2) 75(3) 50(2)
8) Organizational

Intelligence (join orgs.) 100(2) 50(2) 67(2)
3) Mergers

A. Push for 0{0) 33(1) 25(1)

B. Absorb by Others 67(2) 100(3) 0{0)
10) Media (in disaster planning) 100(4) 100(4) 75(3)
11) Outside Expert 100(4) 100(4) 100(4)
12) Innovations

A. New Programs 100(4) 100(4) 75(3)

B. Microcomputer Use 100(3) 75(3) 25(1)
13) Product Differentiation 100(4) 100(4) 75(3)
14) Regulation 100(4) 100(3) 50(2)
15) Flows of Personnel 100(4) 100(4) 75(3)

*Actual number of "yes" responses is listed within narenthesis; percent-
age based on exact number of directors who responded to the question.
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Type of Strategy

Community Size

% Using 500,000 50,000 - 49,999
plus 499,999 or less

1) Constituency Support

A. Resource Base ?8514;* 88%15; 70 7;

B, Planning Expertise 90(17 95{19 70(7

C. Policy Influence 70(14) 60{12) 40(4)
2) Committees 55{11) 55(11) 30(3)
3) Cooptation 40(8) 35(7) 30(3)
4) Joint Ventures 90(18) 85(17) 67(6)
5) Coalitions

A. Formal Display of

Support 17(3) 33(6) 10(1)
B. Informal Contact
for Support 13(2) 39(7) 33(3)

6) Agenda Control 53(8) 64(9) 29(2)
7) Enterprenerial Actions 61(11) 61(11) 30(3)
8) Organizational

Intelligence (join orgs.) 42(8) 61(11) 25(2)
9) Mergers

A, Push for 32(6) 10(2) 20(2)

B. Absorb by Others 21(4) 30(6) 10(1}
10) Media (in disaster planning) 70(14) 74(14) 40(4)
11) Outside Expert 58(7) 79(11) 50(4)
12) Innovations

A. New Programs 92(12) 64(7) 43(3)

B. Microcomputer Use 75(15) 45(9) 10(1)
13) Product Differentiation 90(9) 58(7) 44(4)
14) Regulation 59(10) 56(10) 50(5)
15) Flows of Personnel 85(17) 100(19) 70(7)

*Actual number of "yes® responses is listed within parenthesis; percent-
age based on exact number of directors who responded to the question.
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TABLE IX-6
MANAGERIAL STRATEGIES: VARIATION BY COMMUNITY SIZE
AMONG LESS SUCCESSFUL DIRECTORS

Type of Strategy Community Size

% Using 500,000 50,000 - 49,999
plus 499,999 or less

1) Constituency Support

A. Resource Base 50 lg* 100 2; 67{2;

B. Planning Expertise 50(1 50(1 67(2

C. Policy Influence 50(1) 50(1)‘ 33(1)
2) Committees 50(1) 50(1) 0(0)
3) Cooptation 0(0) 0(0) 0(0)
4) Joint Ventures 50(1) 50(1) 100(3)
5) Coalitions

A. fFormal Display of

Support 0(0) 0(0) 0(0)
B. Informal Contact
for Support 0(0) 0(0) 67(2)

6) Agenda Control 100(1) 0(0) 50(1)
7) Enterprenerial Actions 0(0) 0(0) 0(0)
8) Organizational

Intelligence (join orgs.) 0(0) 50(1) 33(1)
9) Mergers

A. Push for 0(0) 0(0) 67(2)

B. Absorb by Others 0(0) 0(0) 0(0)
10) Media (in disaster planning) 50(1) 0(0) 33(1)
11) Outside Expert 0(0) 50(1) 33(1)
12) Innovations

A. New Programs 100(1) 0(0) 50(1)

B. Microcomputer Use 50(1) 0(0) 0(0)
13) Product Differentiation 100(1) 0(0) 33(1)
14) Regulation 100(2) .0(0) 0(0)
15) Flows of Personnel 0(0) 100(2) 100(3)

*Actual number of "yes" responses is listed within parenthesis; percent-
age based on exact number of directors who responded to the question.
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This lower use pattern by rural directors was even more pronounced
for six of the otﬁer strategies: 3-£ooptation; S5A-coalitions, formal
display of support; 5B-coalitions, informal contact for support; 9B-
mergers, absorb by others; 12B-innovations, micraocomputer use; and 14-
regulation, Similarly, while only two of the Phase I directors reported
that they had pushed for mergers, neither were in the largest com-
munities.

There were eight strategies that varied slightly by community size.
0f course, with only 12 communities to compare, these slight variations
must be viewed with caution. Cooptation (3), while used by only five of
the 12 Phase I directors, was more frequently used by those in the
largest communities. This also was the case for the formal aspects of
coalition formation (5A, formal display of support, refers to asking
groups to speak on behalf of the emergency management program during a
formal meeting or hearing of elected officials). Similarly, more of the
directors in the largest communities indicated that they joined other
organizations to help them monitor community activities (8-
organizational intelligence).

Phase I directors in both larger and mid-sized communities,
reported more frequent use of regulation (14-press for use of mitigation
efforts like building codes and flood plain management). They also more
frequently requested representatives from local groups to talk infor-
mally with their commissioners or appropriate elected officials on be-
half of the emergency management program (58).

None of the four directors in the smaller communities (49,000 or
less) used this approach. Similarly, while only five of the 12 Phase I
directors reported efforts by other agencies to absorb (98) their unit

in recent years, none were in the small communities. Neither of the
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Phase 1 directors who reported that they had pushed for a merger (9A)
were in the largest communities. Finally, directors in smaller com-
munities less frequently reported use of the innovation strategy in
terms of microcomputer use (12B).

Analysis of the Phase Il directors--the comparison group that was
selected randomly--revealed a very contrasting portrait. Here, the
slight trend pattern noted among the Phase I directors--less extensive
use of these strategies by rural directors--was far more pronounced,
Given the random selection procedure and the larger number of cases
{n=50), these data indicated that the use of these strategies was
clearly related to community size.

In only two of the 20 strategies was there a reversed trend.
Directors in the smallest communities (49,000 or less) used 18 of these
managerial strategies less frequently than did those in more urbanized
locales. For both of these strategies (58 and 9A), directors in one of
the two larger clusters of communities more frequently reported use of
it. Strategy 5B {coalitions, informal contact for support) was used by
one-third of the directors in rural locales, whereas only 13% of the
directors in the largest communities did so. In contrast, 39% of those
in mid-sized communities reported such use,

Similarly, one in five {20%) of the directors in the smallest
jurisdictions reported that they had pushed for a merger {9A). Among
directors in the largest communities this strategy was used by almost

one in three (32%). Those in mid-sized locations reported the lowest

usage rate (10%).
i
Comparison of the use pattern between the two groups placed these
differences into context. Out of the 20 strategies, in only four cases

did the Phase II rural directors exceed the usage rate of the more
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successful Phase 1 directors (3-cooptation, Phase [-25%; Phase 11-30%;
5A-coalitions, formal, Phase I-0%; Phase 1I1-10%; 5B-coalitions, infor-
mal, Phase I-0%; Phase I1-33%; and 9B-absorb by others, Phase I-0%;
Phase I1-10%). Since these were among the least used of the strategies,
however, comparison hese very slight differences are best viewed as
probable non-differences.

The contrast among the other 16 strategies, however, indicated that
the Phase I directors in the smaller communities made more use of these
strategies than did their counterparts within the randomly selected
pool. In general, this held true for the Phase I directors in the
larger communities, as well. The single exception pertained to mergers.
None of the Phase I directors in the largest locales had pushed for a
merger, while nearly one-third (32%) of the Phase Il directors in com-
parably sized communities had done so. Similarly, about two-thirds
{67%) of the Phase | directors in large communities indicated that
another agency had tried to absorb them, whereas this was reported by
only one in five (21%) of those in the Phase II group from communities
of comparable size. Upon examining the ten strategies used most
frequently by Phase Il directors in communities of different size, six
were discovered to be common to all three groups (lA-constituency sup-
port, resource base; 1B-constituency support, planning expertise; 4-
joint ventures; 10-media, in disaster planning; 12A-innovations, new
programs; and 15-flows of personnel). While the use rate was much lower
by small town directors, these six strategies were among the ten most
frequently used by all,

Strategy 12B (innovations, microcomputer use) was among the top ten
only for those directors in the largest communities. Directors in mid-

sized communities included three strategies that were not among the top
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ten used by directors in larger or rural communities (6-agenda control;
‘?—entrepreneurial actions; and 8-organizational intelligence, Joint
organizations). Strategy 14 {regulation) was among the ten most
frequently used by directors in the smallest communities, but not by the
others. Strategy 11 (outside expert) and strategy 12A {innovations, new
programs) were among the top ten for directors in mid-sized and small
communities, but not for those in the largest. Finally, strategy 1C
{policy influence), strategy 13 (product differentiation}, and strategy
15 (flows of personnel) were used by directors in the largest and smal-
lest communities.

Comparisons of these patterns to the small group of less successful
directors yielded few insights because of the relatively infrequent use
of these strategies regardless of community size. The use rates
reported by these directors were compared to the Phase I data set to as-
certain differences within comparably sized communities. The Phase I
rate was higher in most of the 60 comparisons, although some were iden-
tical. Only two exceptions were noted, and only one of these has pos-
sibly substantive significance. The insignificant instance involved the
last strategy (15-flows of personnel); all three of the less successful
directors in rural areas indicated use of this pattern, whereas only
three of the four Phase I directors did so. In contrast, however, was
the push for mergers by these same rural directors. Only one of the
four Phase I rural directors indicated use of this strategy, whereas two

out of three of the less successful rural directors did so. In short,

the primary point validated by these data was the much lower use rate of

these 20 managerial strategies by the less successful director group.
Furthermore, this lower rate of use was consistent regardless of com-

munity size.
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Stepping back from these finer points of detail and reflecting upon
the numerous contrasts discussed so far, seven general conclusions may

be drawn from this data set.

1} Community size affects the emergency management function as
does such other factors as: {a) state legislation and policies
promulgated by state DES offices regarding funding formulas,
local agency titles and mission emphases, etc.; (b) unique dis-
aster events and policy changes they generate; and (c) degree
to which emergency management activities are accepted by the
local community.

2} The Pha§e 1 directors used all but one of the 20 managerial
strategies (strategy 9A--push for mergers) more frequently than
the Phase Il group; except for this strategy, Phase Il direc-
tors reported higher use rates than the sub-sample of less
successful directors.

3) Phase { directors used a larger total number of the strategies
than did those in Phase II, who in turn used far more than did
the less successful directors.

4) Conmuni?y size was related to the use pattern for eight of the
strategies among the Phase I directors. In the smallest juris-
dictions six strategies were used less frequently: 3-
coop;qtlon, 5A-coalitions, formal display of support; 5B-
coalitions, informal contact for support; 9B-mergers, absorb by
others; 12B-innovations, microcomputer use; and 14-regulation.

5) The Phase II directors located in the smallest communities in-
dicated less use of 18 of 20 of the managerial strategies.

6) Directoys in sma[l jurisdictions more frequently used
strategies 5B (coalitions, informal contact for support) and
9A (mergers, push for).

7) More Phase I directors in the smallest communities more

frequeqt\y used more of the strategies than did their counter-
parts in the Phase II sample,
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PART FOUR

CONCLUSIONS



CHAPTER X
MAINTAINING AGENCY INTEGRITY

Most directors of local government agencies believe that disaster
will strike their community someday, quite possibly while they occupy
their current positions. Yet, there always are other priorities; other
community needs and interests press for attention. Within this compet-
ing mix, emergency management often does not fare well. When it does,
though, it is not accidental. Somewhere in the system somebody--often
many somebodies--are pushing along a variety of fronts to improve the
emergency response capability of the community and to make it a safer
place to live.

This chapter presents a summary of the major insights gleaned from
the interviews conducted with 62 local emergency management directors.
Twelve were selected specifically because they were perceived to be
successful; their programs were thought to be operating reasonably ef-
fectively by those who nominated them. Interviews with 79 executives
who managed operationally oriented programs within their communities--
police and fire chiefs, for example--confirmed these choices. So too
did comparisons based on responses received through telephone interviews
with 50 local emergency managers who were selected through a multistage
randomization process. Five topics comprise the lessons: 1) key
strategies; 2} structural requirements; 3) consequences of
decentralization; 4) advice for new managers; and 5) the future of emer-

gency management.
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Key Strategies

Like managers 1in organizations designed for different purposes,
directors of local emergency management agencies confront structures of
strain. Often program goals lack clarity and there may be little con-
sensus about them. Conflicting expectations and priorities may be an-
nounced by officials who manage other agencies that are located both
above them and along side. There is much uncertainty in the system,
Broad coping strategies, reflecting an array of specific tactics, are
used by successful managers to maintain agency integrity. Integrity is
reflected in perceptions of agency credibility (positive image and
capability), heightened awareness of the need for the agency {mission
justification), and an expanded resource base (budget, staff,
equipment).

While their emphases differ, the strategies for coping with en-
vironmental uncertainties that were used by local emergency managers
paralleled those documented for other executives. In an abstract sense,
directing an emergency management agency has many parallels to managing
any other type of organization. These data confirmed the opinions of-
fered previously by several management theorists (Senior Executive
Policy Center, 1984). In general terms, five strategies were described
by the directors interviewed when they identified their major ac-
complishments and the means they had used to achieve them: 1} jus-
tification of mission; 2) structural location of the emergency manage-
ment function and domain specification; 3) increased organizational
capability; 4) increased interorganizational 1linkages; and 5) con-

stituency building activities. These five broad strategies reflect ef-

forts by managers 1o renegotiate and maintain the expectations held by
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others regarding the normative, interpersonal, and resource structures
that defined their agency {Haas and Drabek, 1973).

Strategies for coping with uncertainty were pursued in depth by
cross-referencing the experiences of these local emergency managers with
a paradigm based on extensive study of managerial behavior {Pennings et
al., 1985). Most of the Phase I directors, used most of 18 managerial
strategies (see Table IX-1). They used them more frequently than the
Phase II directors who had been selected randomly. A11 of the Phase [
directors regularly used five of the strategies. They developed con-
stituency support by actively trying to increase the resource base of
other local agencies (1A). They extended their agency through the yse
of committees {2) and joint ventures (4) whereby executives in other lo-
cal agencies were encouraged to buy into the emergency management
program. They arranged for outside experts (11) to make appearances in
a variety of settings, Finally, they tried to nip in the bud controver-
sial or potentially threatening issues before they got out of hand (6).

Undoubtedly reflecting the less complex organizational environment
in which they operate, Phase I directors in the smallest Jurisdictions
used six strategies less frequently than did their counterparts in
larger communities. Certain forms of cooptation (3) like advisory com-
mittees, were used less frequently by small town directors. Similarly,
they were less apt to engage in coalition formation by trying to get
other groups to speak before elected officials in either public hearings
{5A) or informal settings (5B).  Although they less frequently con-
fronted merger efforts whereby other agencies tried to absorb them {98),
they more often had pushed for mergers {9A) from time to time.
Similarly, they less often used one tactic within the general strategy

of innovation, that is, the adoption of a microcomputer (128).
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Finally, they less frequently had tried to use regulation {14) as a way
to maintain agency integrity.

When compared to directors in similarly sized communities, however,
these pattern differences were transformed. That is, Phase I directors
in smaller communities used all of these strategies far more extensively
than did those who were selected randomly (Phase I1) from less populated
jurisdictions. In short, directors of local emergency management
agencies who are most successful use these strategies more extensively.

The rate of use for most, but not all, however, varied by community

size.

Structural Requirements

Although certain daily operational responsibilities were nested
within some local emergency management agencigs, e.g., 911 communica-
tions, most agencies functioned exclusively as the disaster coordinating
unit within local government. Mission or domain expectations varied
widely regarding both disaster mitigation and civil defense activities.
In many communities disaster mitigation activities, such as the promo-
tion of flood insurance, were viewed as new areas in which several other
agencies might play lead roles. Actions related to civil defense were
not commonly perceived as being targets of opportunity by other
agencies. Rather, the issue was the degree to which these should be
pursued, Within the 12 Phase 1 communities, this varied from full ac-
ceptance and major support to outright resistance. As one director put
it, "“The result was that they [county commissioners] said, 'okay
partner, as far as crisis relocation is concerngd, that's back burner.
You will not pursue that subject in your office until the federal

¢ A

government has its act together a little bit better'.
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In general, however, comprehensive emergency management, especially
as conceptualized within the Integrated Emergency Management System
(IEMS) initiative, was recognized as a viable approach that permitted
the requisite flexibility to insure community support across sectors
with diverse viewpoints. Local emergency management agencies are em-
bedded within a network of interagency relationships. Seven specific
features of these networks were assessed, The successful group of Phase
1 directors functioned within networks that were more integrated than
those found elsewhere, More specifically, the following structural
requirements were documented among the successful directors:

. Community agencies with disaster related respon-
sibilities and state DES officials were contacted
frequently (frequency of director contact).

. When these contacts were made, persons consulted were
near the top {structural location of contact point).

. Interagency agreements were formalized rather than being
left to casual understandings (degree of formalization).

. Except for public works departments, whose involvement
was lower, two or more Jjoint programs were maintained
with each of the other seven types of local agencies
studied by over one-half of the Phase I directors
{number of joint programs).

. Memberships in other community organizations provided
over one-half of the Phase I directors with additional
settings wherein they interacted with personnel from
four of the eight types of agencies studied (overlapping
memberships).

. Phase I directors perceived that top officials in the
eight other community agencies studied agreed with them
regarding the mission of the emergency management
program (domain consensus}.

. Phase I directors perceived that their activities were
well coordinated with six of the other local agencies
studied; Tower ratings were given to local businesses
and elected officials {perceived coordination).
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The interagency networks in which the Phase I directors were em-
bedded were quite well integrated. This integration was reflected in
each of five descriptive characteristics. On two outcome measures--
domain consensus and perceived coordination--the Phase I directors rated
higher than the randomly selected group (Phase II) who, in turn, rated
higher than a small sub-sample of less successful directors. The
ratings given by the Phase I directors were validated further through
responses provided by 79 officials interviewed in seven local contact
agencies within each of the 12 communities studied.

When the data base was separated according to community size, cer~
tain features of these interagency networks varied significantly.
Without repeating all of the conclusions that were suymmarized at the end
of Chapter VII, it is important to note the following points:

Directors within mid-sized communities reported slightly

higher rates of agency contact for seven of the g1ght

agency types. The exception was elected officials;
directors in the smallest communities had the highest

rates of contact with them.

. The larger the community, the less frequently the logal
emergency management director maintained contact with
the director of other local agencies aside from one
type--state DES offices. Typically, directors in larger
communities contacted middle level managers or ass!gped
liaison personnel whereas those in smaller communities
were linked to the agency head.

. As the size of the community increased, the use of for-
malization increased except for agreements with elected
officials. Less successful directors reported in-
frequent use of formalization.

Directors in smaller towns made less extensive use of
joint programs.

. Overlapping organizational memberships were yeparted
most frequently by the successful directors 1in small
communities.

. Directors in mid-sized communities had the highest
levels of domain consensus.
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. With the exception of elected officials, which they
rated rather low, directors in larger communities per-
ceived their activities to be better coordinated with
other local agencies than did those in smaller locales.

In short, these data provide a singular axiom for emergency manage-

ment professionals: interagency structures, both their formation and
maintenance, are critical for agency effectiveness. Insuring the in-

tegrity of these invisible webs of social bonding is a key strategy for

success.,

Consequences of Decentralization

Throughout this book, the profound importance of two features of
American society has been emphasized: 1) community size and 2)
decentralization., Both contribute to the enormous variation that
characterizes local emergency management agencies. While sharing some
commonalty in name and mission, these agencies are highly heterogeneous.

There are several dimensions to this heterogeneity, however.
First, and most important, 1is the location of the agency within the
structure of local government. There can not be a single answer regard-
ing structural location; rather this must reflect both local community
history and the priorities and personalities of the managers of related
units of local government. While the strongest case can be made for
agency autonomy, so that the director can relate to all others from a
position of neutrality, this is no panacea. The wise director will seek
to have his agency located within the niche that provides the strongest
support base. At times the loss in autonomy will be more than offset by
being buffered by a strong supporter. This varies over time and across

communities,
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The strategy of merger is an jmportant one. Some part-time direc-
tors may be able to operate more effectively if they can absorb addi- FIGURE X-1
PRELIMINARY THEORETICAL MODEL OF COMMUNITY RESPONSE CAPABILITY

ns or jurisdictions so as to aggregate a sufficient base

tional functio

to justify a full-time position. Several of the Phase 1 communities il-

lustrated this pattern; the tradeoffs of these regquirements, however,
Federal Unique Extra-community

must be assessed against the time constraints imposed by additional Policies [ Disaster Events
T

These may be such that some communities will continue

responsibilities. 1
to be better served by a part-time director. If assigned numerous addi- Stat :
ate 4
tional responsibilities, full-time directors may allocate less energy to Policies :"""'""""‘"“"°‘""
emergency management than those who hold part-time positions. As in any ? :
other social setting, money does not necessarily produce success. Local : c :
; : ommunity Acceptance : ¢ :
. (™ - . omm
Constrained by both federal and state policies, local emergency glsaSter s | of Emergency : Sizeun1ty
vents : | Management :
management directors operate within either county or city ] : A ry :
pureaucracies. Tensions exist within and among each of these. The : § : :
director of Los Angeles County, for example, described his efforts at : : : :
. Yy § : ¥
trying to coordinate the activities of many county departments and also 21rector L Managerial teesceral Local Government
haracteristics » Strategies Used leseesressn] {elected and
interface with the 83 separate municipalities within that county. While by Director administrative)
far less complex, other directors spoke at length of the tensions they t\
confronted that stemmed from city-county hostilities.
The consequences of decentralization are profound, and directors of Interorganizational Local Emergency
) . » Emergency Organi- Management Agency:
local emergency management agencies can penefit from an ability to step zational Network Structure and
. . Integrit
back from their offices, so to speak, and conceptualize the multilayers ity
of constraint on their prime concern--community response capability.
Figure X-1 presents a preliminary model of the factors that affect -
Community
community response capability. While it has not been tested empiri- Response
Capability [
cally, and surely is incomplete, both past research and the data base
created through this project attest to its validity. One of the lessons e
ajor effeCt e Secondary effect = sseconsem
from this research for new local directors is to try to construct an
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alternative road map of this type. In doing so, local directors should

ask these guestions.

Which of these factors seem to be less important in my

. 13
community?

° How do I know? What factors are missing?
Given this mapping of the social constraints that impact

the emergency response capabi]ity of my community, where
can I best focus my energies?

Advice for New Managers

A1l of the directors were asked the following question at the end

of the interview:
: . . nt

If you were in conversation with a new emergency manageme

dirgctor--someone Just starting oup--what would be the two or

three most important pieces of advice you would offer regard-

ing agency maintenance?
Responses to this question and follow-up probes contained much wisdom,
both in terms of general strategies and approaches to these jobs, and

regarding dealings with elected officials, state DES personnel, family

members, and others.

General Strategies and Approaches

None of this advice will fit every situation; however, these 12

themes provide important food for thought.

1) Meet and greet agency heads. New directors must recognize

that time has to be spent with personnel in those agencies that comprise
the disaster response system, Reflecting structural location and type

of jurisdiction, the lesson was stated differently, but the general mes-

sage was clear:

Get out into the towns and find out what the problems are;
ask them, don't tell them.

Spend most of your time out of your office and get to know
them on a personal basis.
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Immediately establish contact with agencies you will have to
work with; don't wait for an incident, go to lunch with them,

Get out and make contacts; don't wait for them, they won't
come to you.

...take a lot of time and study the wvarious
agencies....Understand, first of all, their problems and
where they're coming from, what they're attempting to do.

2) Research your community. New emergency management directors

quickly must ascertain: 1) the major vulnerabilities in their com-
munities, 2) existing emergency procedures, 3) basis of their authority,
and 4) what other agencies need.

Need to do a lot of research; understand the mission of the
agency and what hazards are in your community.

I did work for state CD and therefore knew FEMA also; so when
I came here it was necessary to learn the city charter and
review ordinances. So you had better read state and city
laws as your first action to know where you stand.

Determine the exact status that you will have in the local
governmental structure; what are your responsibilities and
authority.

A1l of us as individuals are interested in our own needs,
what is best for us, what we want. In some cases the people
that we have to deal with could care less as to what we want.
We have to relate what we're doing to what they want in such
a way that we can still accomplish our goals.

3) Ascertain the level of commitment and mission, New directors

were advised that they had better ascertain the expectations held by
elected officials and/or whoever they report to regarding the level of
commitment and the mission of the émergency management unit. Failure to
do so could result in many false starts and continued disappointment.
Your program will only be as good as the elected official
will let it be. Get him to see this as a cheap insurance
policy. Once he is convinced, others will become so.
You must make peace with elected officials. Make a presenta-

tion to them and give examples of what could happen and why
you need alerts and planning.
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You must gain the confidence of the chief elected official;
so keep him advised and clear on his role,

Realize that you will have to adapt the program to your local
situation despite state and federal guidance.

4) Establish personal credibility and commitment. As the new kid

on the block, so to speak, novice directors were urged to go siowly, be
sure of facts before speaking, and increase their sense of commitment to

emergency management. The director must think it important in order to

sell it to others.

Don't incur antagonisms--walk before you try to run. Get a
beach-head first.

Do your homework before you start telling people things.

Take your program one step at a time. Don't stab them in the
back by false starts.

Don't promise what you can't deliver,

Know your subject. Be well versed and sold on the program.
Realize why the job is important.

5) Use past experience. Everyone brings to a new job certain

txlents, skills, and experiences. As was discussed in Chapter V, the
Phase I directors had brought a range of occupational experiences to
their agencies, including state police work, building contracting, and
work in a media organization. The director from Pinellas County,
Florida, had extensive planning experience as a high-ranking military
officer. He emphasized, however, that this past identity, like all

oihers, must be used carefully as it may create barriers and thwart in-

teragency relationships:

I have heard someone say, ‘I'm Colonel so-and-so' while sit-
ting in a meeting with fire and police. You watch the people
Took around as if to say, ‘who's he think he is?' It's some-
thing you have to be very, very careful with because there's
people that you're going to work with that may have an
opinion of retired military officers....there is a stereotype
they expect, that they're dealing with someone that's got a
blockhead and he's not going to change his mind about any-
thing.
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In contrast, another director was a mechanical engineer and had
held high offices in several professional engineering groups. He was
Tinked to important industrial sectors and quickly built an extensive
resource network as a way to establish program credibility.

I knew the right people before I took the job [the former
mechanical engineer].

E kney the mayor from being on the Board of Directors for
Keeping [state name ] Beautiful.'

6) Engage in consensus-building activities. This theme was

strongly emphasized by the most experienced and most successful direc-
tors interviewed. There are many tactics, of course, but daily behavior
should be guided by this basic principle. One director said,

The main thing is to build a consensus of what needs to be

done and involve a team approach to whatever is going to be

done. There must be involvement by everybody; they all must

have a piece of the action and should be involved in the

whatever--the planning, the processing, the decision-making.
Others proposed similar ideas and emphasized varied aspects of this ap-
proach.  Among the many examples found within the data base were the
following:

Seeg the advice and support of the other agency heads. Get
their ideas as to what they think will work.

Get them to know each other.

Con§u1t with and involve the people who must implement any
policy.

7) Seek to coordinate, not control. Many of these seasoned

directors thought the most important idea that they could offer had to
do with the need to increase understanding of the concept of coordina-
tion. For example, the director from Pinellas County, Florida, stressed
that in his state a variant of the "incident command system" developed

in California was gaining popularity.  On-scene commanders, typically
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first responders like a fire chief, would coordinate activities at the
scene. Additional city resources would be coordinated by personnel at
the off-scene emergency operations center. In turn, he as county emer-
gency management director would coordinate resources from the county,

from nearby cities, or state and federal agencies:

it! unincorporated areas of the county{ then the on-
izegg igzginder ispthe district fire_chief with our coor-
dinating for him. So as I ook at it, you are ‘not only
coordinating between agencies and peep]e, but you're coor-
dinating for and managing resources into a disaster scene
for a commander.

Regardless of the system used, however, the philosophy and approach
must be rooted in the assumptions of coordination, not control.

Too many times a young person tried to justify hi; existence
b; sett%ng the wog1d on fire. Other departments will not ac-
cept him unless they feel they are a part of it. He must gg
slow, find out what they have and what they need. You nee
to orchestrate. That is your role, not to create resentment
by trying to do their job.

Don't demand anything. You have to earn respect; it can't be
demanded.

Don't be egotistical. You are not going to clean up the
spill. You are a facilitator, not the person in charge.

8) Increase public awareness and knowledge. Directors of local

emergency management agencies should seek to be catalysts in their com-
munities so as to increase 1) hazard awareness, 2) support for emergency
response capability, and 3} hazard mitigation programs. There are many
iactics, but the most important one is to encourage other groups to par-

ticipate in or totally direct these programs.

Once you have credibility, you can take programs to the
public.

Do community talks,

Increase involvement in public education.. The more you make
the office visible, the more support you will have.
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9) Establish media relationships. One of the ways to pursue

public education and to increase the emergency response capability of
any community is to involve media personnel in the overall emergency
management system. The mode of media involvement is inherently dif-
ferent from any other sector of the community. So too is the unique
resource they offer. Many directors urged newcomers to think carefully
about local media organizations and seek the assistance of selected per-
sonnel so as to ascertain how they could become more of a community
resource rather than a problem source.

Establish relationships with the news media and other dis-
aster agencies.

Media support. Get them on your side. Don't be negative,
even on misquotes, We had done badly, but they didn’'t report

it. Go out to them; always give them time and let them into
the incident.

Get media involved. VYou will be hurt if they are against
you.

You want the media on your side, but don't talk to them if
you don't know the area or the issues.

10} Continue professional development. Emergency management is

becoming professionalized--a point that will be pursued in the next sec-
tion of this chapter. In part, this reflects the growing complexity of
this occupation, a result of societal changes, especially recent legal
decisions regarding liability, and the widespread adoption of new tech-
nologies that place larger segments of the population at risk. Needless
to say, the complexity of the local emergency manager's job varies
greatly by the location and size of the community.

Consider the following list of items that the Director of the Los
Angeles County Disaster Services Office was working on during the three-
day Phase I site visit in November, 1983: 1} follow-up on the 1971

earthquake regarding final closing out of the FDAA application; 2) a $25
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million application to FEMA for storms earlier in 1983; 3) a recommenda-
tion to the Board of Supervisors regarding winter storm preparedness
week and the actual sequence of motions and proclamations that cul-
minated in that particular declaration; 4) preparation of memoranda
regarding the Mexican fruit fly emergency and the policies and proce-
dures regarding the county's activity with this hazard; 5) a state meet-
ing and preparation of a memorandum summarizing the lessons regarding
the planning for the Olympics and the exercise associated with ity 6) an
appeal regarding a federal audit on funds associated with fires in 1982
{another FEMA application); 7) activity related to an extensive rain
situation; 8) the emergency preparedness commission agenda as it related
to the Southern California Earthquake Preparedness Project; 9) a final
report to the Board of Supervisors regarding fires that occurred
earlier; and 10) a series of memoranda pertaining to recommendations
about the Malibu mudslide area.
1t is understandable that many directors stressed the theme of con-
tinued professional development. Several, however, lamented that the
training available was inadequate, A few expressed the view that what
local directors really need to know was not being taught anywhere, in-
cluding FEMA's National Emergency Training Center (NETC) in Emmitsburg,
Maryland. The heterogeneity of these jobs deserves more attention in
the design of future curricula. Regardless of shortcomings, however,
many directors stressed this theme as the most important piece of advice
they would offer to newcomers.
Take any courses offered; go to NETC at Emmi tsburg.
Get as much training as you can from whatever source.

i : i ding a professional
i1 yourself to state courses inclu
ﬁzeeloﬁ%ent series. Acquire an academic background as soon

as possible.
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11} Establish a professional network. Many of the directors com-

mented that the real benefit of enrolling in NETC courses was the infor-
mation gained and contacts made at the pub or in other informal set-
tings. Several of the Phase I directors stressed the importance of es-
tablishing a professional network. A couple emphasized that NETC should
seek to facilitate this by providing an instant referral service to lo-
cal directors. As the professionalization of emergency management
evolves, this might become a responsibility of professional associa-
tions, as has occurred with other occupational groups.

I have on many instances, picked up the phone and called
directors in different parts of the United States and said,
'Look, this is what I am faced with., Have you got anything
that will help me?' 1I'11 never forget one, I came back from
Emmitsburg....we laughed when they said, 'Well tell us about
your latest disaster--California?' 'The fruit fly.' And we
Just roared. ‘'What in the hell is the fruit fly disaster?'
Well, I came back to my county and we had the gypsy moth dis-
aster....so I said [he telephoned classmate], 'Remember that
fruit fly disaster that I laughed so hard about?' She said,
‘Yeah.' 'Well I've got gypsy moth. Is there any correlation
between the two?*' And she said, 'l don't know, but I'11 send
you what we have.' And that was a big help.

Get all the knowledge he can; get literature and talk to some
of the experienced directors so he can get a sense of the
problems he might face. It's 1like talking to your

grandfather. We put out a directory of all names in the
state so he should call some up.

Get in touch with other places around the country and find
out what they are doing. Don't feel like you will have to
rediscover everything.

Get acquainted with people in other county agencies.

I would offer her what I developed as an aid. Networking--I
would let her know the names of those I have found helpful.

12) Tenacity is essential. Many directors stressed that newcomers

must realize that emergency management programs are long-term develop-
ments. Most impressive within this data base was documentation of the

16-year struggle by the Milwaukee director to obtain an adequate EOC.
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Everyone expressed it differently:

My advice: Stick with it. You will have a 19t of reverses
and apathy. It may take 5-10 years. Be persistent. There
is no other way.

You can't do everything overnight. It took us nine years to
get a basic setup. It is a slow process of building

credibility.
Don't get discouraged too quickly; it is a slow process.

You can't have a negative attitude. It may seem
overwhelming; know how to make your breaks, take advantage of
things. You have to make it happen.

Advice Regarding Specific Groups

Depending upon the interview time constraints, the directors were
probed regarding their dealings with five groups: 1) elected officials,
2) state DES, 3) business community, 4) volunteer organizations, and 5)
family members. The major themes contained within these responses are
expressed through the following interview notes.

1) Elected officials.

You better do this even before you take_the job. Find out
what kind of commitment there is to this area. Ascertain
what expectations they have, what goals they feel need to be

met.

Make sure that you're well prepared. Know the subject that
you're going to speak on to them about. Don't try to bluff
your way through. If you don't know, tell them you don't

know.

You've got to make them aware of the problems, but you've
also got to realize that they control the purse strings. You
don't go in with unrealistic demands; rather go in with
specific things and then be able to justify them.

Don't stress something to do with crisis relocation and
nuclear power plants if there's something that you can relate
to that they see as a problem--a hurricane, a tornado, a
flood, whatever it happens to be in your area. Relgte every-
thing to how this is going to help in handling this problem
that you already have a consensus on.

Keep them informed. Be realistic in your budget; don't pad.
When you ask for out of reach things, be sure to explain why.
You have got to recognize that they are who you work for.
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Realize that you have to be a seller as there is variation
among them as to knowledge. Any program is doomed unless you
have their support.

Understand the politics of the situation from state level
down and realize where loyalties lie. Get support of oppos-
ing factions; you must work with all parties.

That's a tight rope. You will get guidance from the state
office and must be tactful in communicating with elected of-
ficials. Must feel your way. The two may not be in total
agreement.

Be professional. Get to know them. Sell yourself by perfor-
mance. Don't be defensive. Try to deliver a service on a
daily basis.

2) State DES.

[ try and keep the state advised of everything that we're
doing. Now there's times I get mad. There's no way I would
not tell the state what I think. But in turn, I try and
treat the state the same way I would want to be treated. You
know that's an old cliche, but I think it's true with the
cities. I get all upset when the cities don't tell me that
they just had a propane incident or something. Well the
state gets all upset when I don't tell them that we just had
a plane crash. So I try and make my relationship with the
state the same type of relationship that I want with my
cities.

Don't let the EMA factor, the money, be your control for how
you deal with the state. Remember that you still work for
the city.

They are there to help so ask them. Realize they can help
with paperwork, but not your citizens or their interests.

We are creatures of the state, but don't depend too much on
the capabilities of the state. In a wide disaster they will
be thin so you must realize the need for local capability.
You must maintain rapport but still help them realize when
their policies are inconsistent with the local view.

Get to know them. They can give you good guidance. Respect
what they say, but be aware that the local view is different
and you need to respect the local view.

Milk them dry--they have a lot to offer. You have to grab

it. Get them to help you with getting model plans and help
on exercise design.

Proceed cautiously; don't let them overburden you. Don't let

them browbeat you. They have no teeth, but they bark Toudly.
They only pass through funds. Put the local program first.
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3) Business commsunity.

I look for the easiest way. Is it through a Chamber? Is it
through a council? Or do you just start off with those
people that you find out in your initial discussions with
other people? You have to kind of feel your way and then you
start moving in that direction to involve them in the plan-
ning process because of the resources they have. They've got
to be part of your program and should be involved as part of
the team.

Don't walk into a plant and be critical. No matter what hap-
pens tell people you are here to help and then back off. You
can kill the thing by being too pushy.

Realize that they are profit motivated. So push the finan-
cial gains they will net if they cooperate. Appeal to their
prime motivation. For example, help them understand how
your program could help with tourists who might be dis-
couraged to come to an unsafe area.

First garner their interest. Emergency management is
everyone’s business. They will be helped in making money if
we can veturn to normal as quickly as possible. It is in
their best interest. They will come forward when needed, but

let's get organized now. Help them see the payoff.

4) Volunteer organizations.

You need them., You can't work without them, but they are
hard to work with and you never know how many will show up.

Give them all the support you can. Thank them all you can.
Above all, don't say 'You have to.'

They are self-motivated, but they need recognition. So ar-
range for certificates and keep them active. Ask for their
input and make them feel a part of the organization.

They are a lot of hard work--a lot of hours. You have got to
get used to answering the phone at home a lot.

They have different goals and motives than money. You have
to understand this; listen to them.

This is the toughest part, The main thing to remember is
that they are volunteers. You can't give them orders and you
must make them feel important, To find one, look for one who
has already volunteered.

Will take a lot of {ime, but they will make you or break you.
Realize that some will have strong personalities, that's the
nature of volunteers. But you have got to figure out ways to
work with them,
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It's going to be a headache. You must make them adhere to
standards. You will have some show up who will want to par-
ticipate S0 give them the requirements and try to help them
get organized. Don't let them run over you.

5} Familz members.

I would have to go back to before I accepted this position.
Thgy need to make their spouse, particularly, and their
children understand that it's not a 9 to § Job. It takes a
}ot of personal commitment, a lot of personal dedication. [t
1s a very stressful position.

It dependsvon the individual. Your family has to be aware of
what your Jeh‘1s; they have to know that you may have to go.
It takes a unique family to put up with it. A lot of people
don't know when to leave the job and go home. You must let
others handle some of the things. You can't do it all or
stay all of the time and you shouldn't try to.

I came from a job that had a greater impact as I was i

a a police
officer. Ihug, I felt the conditions were better except that
I take th}s‘Job home with me more. I worry more and find
mg:glf t?énhlng abou% th;ngs constantly. I am more aware of
W cou appen. 0 am constantly aski h
deal with things. ¢ "9 fow v would

It's not an easy position, at least in my situation where I'm
on 24 hour call. But there are benefits as you are not tied
to 9-5. I have a lot of flexibility. 1 can go to the kids'
activities more than most workers.

You've got to sit down and visit with your wife about it.
Y0?1may want.%f get her involved. You are going to get phone
caiis; you will get meetings. Be sure she is on your gi

else stay out of it. Y side or

The Future of Emergency Management®

The future of emergency management within any community or nation
is not predetermined, yet certain trends have shaped the past and con-
strain the future. While it was not the objective of this research
project to investigate this issue, limited insight was gained into this
complex web of constraint, Certainly, this matter merits future study.
Few Tlocal emergency managers--or academics--have tried to conceptualize

- = -

* . >
An earlier version of these ideas was presented in Drabek, 1985a.
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the various forms of constraint that have shaped and structured the dis-
aster response systems existent today. While quite simplified and to-
tally speculative, the following insights were gained from the inter-

views conducted through this project.

Four Sources of Constraint

The structure of emergency management within the United States
reflects four somewhat interdependent sources of constraint: 1) dis-
aster events, 2) interest group mobilization, 3) policy adjustments, and
4) developmental trends. The hypothesized relationships among these ap-

pear in Figure X-2.

1) Disaster events. The incident at Three Mile Island (March,

1979), even more so than the picturesque but deadly eruption of Mount
St. Helens or the poisonous contamination at Love Canal, skewed the
longer-term developmental path of emergency management. Fifteen years
from now, managers will probably have some new tools and resources be-
cause of novel events.

The time and place of such future events remains unknown, of
course, but we get some ideas regarding tomorrow's headlines from
seasoned practitioners like Roy Popkin (1985). He noted that future
droughts may intensify the rate of desertification through the
southwest; elsewhere, salt water may infiltrate city water supplies as
the greenhouse effect becomes jntensified. If the recent past is a
valid predictor, however, greater impacts will result from events like
another Galveston hurricane, a giant earthquake in California, or an

even worse one in the New Madrid area.
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FIGURE X-2
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2) Interest group wmobilization. Future disasters, like those of

the past, will be used by various interest groups to promote public ac-
ceptance  of new requlations and other mitigative actions. They will
serve to legitimate proposals for new or expanded programs for
preparedness, response, and recovery, These efforts will be con-
strained by those organizational executives who perceive them as being
a threat to their economic well-being. These competing groups, reflect-
ing their separate agendas and economic bases, seek to push policy ad-
justments in quite different directions. The stakes of each differ, as
do their respective views regarding desired public policies for
federal, state and local governments (Drabek, 1984).

3) Policy adjustments. Partially in response to parallel events

of the past--recall the 1964 Alaskan earthquake and the ravages of Hur-
ricanes Camille and Agnes, for example--public policies have been ad-
justed. Fifteen years ago the National Flood Insurance Program had
just been unveiled. Hilary Whittaker's project had yet to transform
the concept of dual use into its logical extension--comprehensive emer-
gency management (National Governors' Association, 1979). The extent
and pace of federal level policy adjustments was summarized in Chapter
Il. Highlighted rather dramatically was the ever-fluid federal or-
ganization. This fluidity is buffered by state DES offices, but is ex-
perienced at local levels by a continuing stream of new paper forms,
acronyms, and priority statements. Fluidity minimizes implementation
and undermines credibility.

Forthcoming resolutions will do much to structure the environment
of future emergency managers. First, what will bécome of FEMA? Wil
th: changes of the recent past give way to the older pattern of in-

creased fragmentation? Second, what hidden impacts will be produced if
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funding formulae increasingly reflect greater state and local
contributions?

4) Developmental trends. In contrast to these three sources of

constraint are a series of longer-term developmental trends, As high-
Tighted in Figure X-2, these trends will continue on into the next cen-
tury. The rate of development, not their continuity, will be affected
by the other three sources of constraint. Emergency managers in the

year 2000 will exhibit the following qualities:

. Increased professionalism--including formalized creden-
tials and training.

. Clarified organizational domain--given the decentralized
structure of American society, comprehensive emergency
management, regardless of the implementation nomencla-
ture, requires a coordination function. This function
will become accepted as the domain of the emergency
manager.

. Varlabjlity jn structural Tocation--reflecting local
community histories, personalities, and resources
emergency managers will be nested within a limited num.
ber of alternative niches within local government. The
pattern of drift, however, will be toward the estab-
tishment of an independent agency that reports directly
to the chief executive officer of the respective local
government entity,

. Expanded use of computer-based information and decision
support systeps--more so than any other technological
innovation, microcomputers, including networking sys-
tems, will alter the capabilities of future emergency
managers.

. Improved public image--future emergency managers will
en{oy gncreased status within the totality of emergency
relevan organizations and heightened public a
of their distinctive role. ’ P nareness

The seeds of these Tong-term outcomes are present today, although

the degree of variability among communities is enormous. That probably
will remain. The projection is one of global movement across these five

characteristics; however, there will be slight narrowing in the overall
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variability found today. The degree of movement, both the overall pat-
tern and the degree of variability among Jocal units, will depend on
the nature of future key events, both actual and threatened, and major
policy adjustments that will emerge as a result of the mobilization ef-
forts of the varied interest groups with a stake in the future of emer-
gency management.

This analytic framework clarifies why jt is that so many well mean-
ing people can have such fundamental differences in view regarding an
action agenda. Both the substance of the agenda, and relative
priorities within it, will vary greatly according to the assumptions
made regarding both the future domain of the emergency manager and the
overall role of government as a constraint to private sector decision

making.

An Action Agenda

This analysis suggests that any action agenda inherently reflects
one's personal political philosophy--although some fail to recognize
this implication in their proposals or actions. Reflective of the in-
sights shared during the hours of interviewing this small sample of 62
local directors, and of my own political convictions, the following
jtems are proposed as an action agenda for the emergency management com-
munity.

1)} Enhance professionalism. Like other occupations that have been

professionalized during the past century, emergency managers of the fu~
ture must articulate a set of specialized skills and knowledge. Career
paths will be broadened; no longer is the military the primary access
route. New and additional training programs must be initiated, both by

specialized entrepreneurs and traditional academic institutions. A1l

252

such ventures, however, must reflect the political reality of the
primary hiring agencies-~state and Jocal governments. Efforts to
standardize a national curricula must come from the professional as-
sociations, not agencies of government.

The emergence of a nationally recognized profession requires strong
associations that have a capacity to engage in the policy debates and
negotiations that will produce future policy adjustments. Given the
concurrent patterns of corporate concentration and reductions in
programs of the federal government, this professional ethos becomes more
critical than ever. For without it, fragmented governmental forces are
left to battle with ever stronger forces., Emergency management profes-
sional groups must provide a balancing force in the society.

2) Increase domain consensus. The distinctive coordinating func-

tion of the local emergency manager must be identified more clearly and
articulated aggressively, While it remains the task of each manager to
negotiate this role within the respective turf definitions held by other
local service agency heads, the national effort must be directed toward
gaining a broad base of consensus. The consensus must legitimate both
the coordinating function and its assignment to the emergency manager.

3) Acceptance of structural variation. The nesting of the coor-

dination function and, in turn, the structural placement of the local
emergency management agency, must be viewed as variable., Structural
standardization should not be egquated with quality. Regional, state,
local community differences preclude a singular design. Effectiveness
in performance, legitimacy, and public acceptance are the desired out-
comes, not structural standardization. Indeed, continued variation in
structural nesting should be viewed as a sign of strength within our

decentralized intergovernmental system.
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4) Expanded use of computer technologies. The road toward in-

creased professionalism is long and varied. If a single technological
item were to be identified that could propel local managers forward in
their struggle it is the microcomputer. Obviously, much more is
required than simply dropping off a tin box at the door step of each
local agency office. Accelerated training programs in computer uses
and applications for communities of comparable size and prime hazard
threat are needed too. The day is not far away when all local managers
will have the reservoirs of knowledge now hidden away in academic
libraries at their fingertips through national computer networks that
will form the electronic libraries of the future.

5) Improve public acceptance. While there is a parallel func-

tional requirement within the federal government, the real developmen-
tal task resides at the state and local levels. Through a variety of
techniques, all segments of the emergency management community must seek
to expand the acceptance and understanding of the public. Within the
mix of emergency service agencies, special interest groups, and respec-
tive private sector concerns, emergency management remains a hazy and
il1-defined job title. By the year 2000, this public image must be

transformed into a viable professional status.

A
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APPENDIX
THE STUDY METHODS

The strategies used by local emergency management agency directors
had not been explored in depth previously. Given this relative absence
of information and conceptual development, a series of comparative case
studies were the appropriate method (see Campbell, 1975; Yin, 1984).
Since I wanted to ascertain potential differences and similarities in
strategies used by directors in communities of differing sizes, a pur-
posive sample was needed (Drabek et al., 1982).

To insure that any patterns discovered were not idiosyncratic to
the small number of field sites that could be studied given budget con-
straints, a larger pool of directors was selected randomly. Through
telephone interviews and mailed questionnaires, limited aspects of this
concept and the variables related to it could be explored further.

Three aspects of the study methods are summarized: 1) advisory
committee; 2) field study procedures (Phase 1); and 3) telephone survey
procedures (Phase Il). As indicated in Chapter I, and as will be dis-
cussed below in more detail, the procedures implemented yielded
unusually high levels of cooperation. Thus, this more detailed summary
was prepared in hopes that it will be a useful source of guidance for
future researchers. Of course, as with all such statements of method,
it also identifies the many sources of constraint and limitation
reflected in the data set and the conclusions derived from it.

Project Advisory Committee

1) Advisory committees can perform many important functions for re-
searchers. Yin and Moore (1985) have documented that research
utilization depends heavily on the nature and frequency of com-
munications between knowledge producers and knowledge users. Ad-
visory committees can be critical elements in this function.

2) As I discovered in other projects (Drabek et al., 1981; Drabek,
Mushkatel and Kilijanek, 1983), it is essential to give careful
thought at the outset as to the types of expertise needed. In this
project the following needs were identified: (a) local emergency
management director, (b) local director who was an officer in one
of the professional associations supported by local directors, (c)
Federal Emergency Management Agency (FEMA) staff member in head-
quarters office, (d) FEMA Regional Office staff member, (e) FEMA
training and education staff member, (f) 1local government
specialist, preferably an experienced city or county administrator
who had an interest in emergency management, (g) state director of
disaster emergency services, (h) academic disaster researcher, (1)
private voluntary disaster relief agency representative, and (Jj)
academic organizational specialist, preferably with an interest in
disaster studies. The ten experts who filled these slots are iden-
tified in the Acknowledgements. They performed their assignments
with skill, commitment, and civility for which I am grateful.
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3)

4)

As noted in Chapter I, these individuals performed a variety of
functions all of which enhanced the quality of data obtained. They
provided direct liasion to many of the directors selected for the
field studies or others contacted during the field site selection
process. Often, however, their liasion assistance was more subtle.
Frequently, persons selected for contact agency interviews
(described below) evidenced name recognition. For example, some
commented that they had read something written by one of the
academics or had attended a conference wherein one of the others
had made a presentation. The geographical diversity, like the
varied forms of expertise they represented, maximized this pos-
sibility since the field work took place throughout the United

States.

Among the other forms of assistance members of the committee
provided were: (a) review of the conceptual and theoretical as-
sumptions that guided the project; (b) sharpening the analytic
framework; (c) review of a flyer that summarized the project objec-
tives and methods; (d) review of all data collection instruments;
(e) critique and helpful review of alternative approaches to the
construction of a multi-stage random sample for Phase IT (telephone
survey); (f) identification of local directors who were considered
for inclusion in Phase I; (g) review of a draft of this book; (h)
review of a flyer that summarized the major project findings; and
(i) assistance with dissemination of project results.

Field Study Procedures (Phase I)

Discussion of the Phase 1 field procedures is divided into three

parts: 1) the nomination process, 2) specific field procedures, and 3)
the results.

1)

The Nomination Process

A. The project advisory committee and selected researchers were
asked to identify local emergency management agency directors
who had held their jobs for at least two years and had been

reasonably "successful."

B. This reguest was introduced with a statement of this type. "I
am trying to construct a purposive sample that will reflect
urban-rural variation. But I want to interview people who are
experienced and who have been reasonably successful at improv-
ing the emergency response capability of their community."

C. As names were received they were classified according to:
geographic location (so as to include at least one from each
FEMA region); size of constituency served; and sponsorship
base {city only, county only, or multijurisdictional, includ-
ing integrated city and county or county plus several

municipalities).

D. Typically, several candidates were available for each of the
slots within the sampling matrix. Hence, the final criterion
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2)

02 travel cost was applied, so as to maximize the number of
cases.

As interviews were completed at various locations, the remain-
ing degrees of freedom were reduced, given the variation
desired among the sites. For example, one unfilled slot be-
came defined as a local director in a small town within New
quk state. Personnel in the FEMA Region Office provided
1!alson to a state official who, in turn, identified a local
director.

The final sample is displayed in Table I-1 which illustrates
how the multiple criteria were met. Only one director con-
tacted Qecllned cooperation, but this was due to a logistical
constraint. For budgetary reasons, constraints stemming from
my un1yer51ty responsibilities (classroom teaching), two dis-
tant sites required visitation during a single trip.  Upon
contacting this particular director, 1 was told of an
elaborate exercise.planned for the week preceeding the dates
selected_for the site visit. He offered to participate if an
a]tern§t1ve date was available, however. Since the interview
Flme-w!ndow was fixed with the other director who was to be
interviewed on the same trip, an alternative candidate was
selected. This high degree of cooperation undoubtedly
reflected the topic of study, but I believe it also was nur-
tured by the field procedures that were used.

Field Procedures

A.

After a candidate was selected in accordance with the above
cr1t¢r1g, members of the Advisory Committee were consulted.
Permission to use their name for introduction purposes was
reque§ted. .Telephone contact was made and the project was
described briefly. I stressed that I was gathering material
for a book that I hoped would be useful to new local direc-
tors. And T indicated a personal belief--*after observing
responses to several large-scale disasters, I am convinced
52zt s ggod difk of wisdom resides with people like you. I
o try and tap into this reso it i
that will allow it‘io be shared.('e'S urce and put Tt into a forn

All directors contacted responded positively to this approach
and a]] expressed a willingness to participate in the study
ﬁg:e 51ng]e eﬁfept1on was noted above). At this point in the
conversation, continued by saying something 1ik -
ing {guided by notes): : k e the follow

"I am p]easgd_to learn of your interest. But before you
agree to participate in the study I want to explain the two
rgqu1rements. First, 1T will want to interview you for some
time--perhaps as much as 5-6 hours. So I'11 have to ask you
to block out_most of a whole day so we can chat. The way I
gzgetgeiﬂ do;nE this ii to start first thing in the morning
en take an early lun -~
Finish up the ntervien. y ch break--my treat. Then we can
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The second regquirement is that 1 will need your help in
arranging seven short interviews with representatives from
some emergency organizations in your community. These will
take about 45 minutes each. So as to cross reference percep-
tions regarding the program-building strategies you have been
using and to better document the pattern of interagency
relationships there, I am interviewing one person in seven
different types of local organizations--law enforcement, fire,
public works, Red Cross, and the like. What I would want you
to do is schedule these interviews for me on the two days fol-
lowing my interview with you. I realize that this is an im-
position and will take some time on your part, but I hope you
are still willing to participate. [ can assure you that I
will not request anything else, but I like to lay out all the
requirements right at the start.,”

All directors indicated a willingness to participate. [ sent
a follow-up letter that confirmed the dates and specified the
seven agency types. Enclosed were ten copies of a one page
printed flyer that summarized the project objectives and
methods. It also listed the Advisory Committee members and
their respective agencies. I also enclosed a reprint on one
of my recent publications ("Shall we Leave? A Study on Family
Reactions When Disaster Strikes." Emergency Management Review
1 (Fall), pp. 25-29, 1983).

Interviews with the directors were audio recorded and later
transcribed directly onto a computer disk to facilitate
analysis. Additional data were gathered through a question-
naire, i.e., selected interagency relationship qualities,
agency characteristics, opinions regarding emergency manage-
ment, and personal background. The guestionnaires were placed
into a self-addressed return mailer so that respondents only
had to staple it closed prior to mailing.

Notes were taken during each interview with the contact agency
representative. Immediately afterwards a summary of their
responses to each question was dictated. These too were en-
tered directly onto a computer disk. Questionnaires were used
te collect a limited amount of data regarding interagency
qualities, agency characteristics, and personal background
features. As with the director questionnaires, these too were
placed into self-addressed return folders. At several sites,
directors arranged for a few additional interviews so as "to
round out® my visit. These were completed as required, but
questionnaires were not distributed.

Thank-you letters were sent to all interviewed shortly after-
wards and again when their questionnaire was received. In
four instances, a telephone interview was conducted because
the questionnaire was not returned or was lost in the mail.

3) Results

These procedures proved to be very effective with this type of

The following results were obtained:
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Emergency management directors: 12 interviewed, 12 question-
naires returned - 100% response rate.

Contact agency personnel: 79 interviewed, 67 questionnaires
returned. Four telephone interviews were conducted due to
non-return of questionnaire after two follow-ups by letter.
Questionnaires were left with only 75 of the interviewses

however. These four cases reflected my perception of inter:
agency conflict or a minimal level of cooperation. Thus, the
response rate was 95% (71 questionnaires returned from 75 in-
terviewees who received them). In addition, five persons were
interviewed to supplement the views available from the seven
key contact agencies. Across the 12 communities, interagency
conflict or organizational policy requirements precluded in-
terviews with five representatives in the agency type
requested,

Telephone Survey Procedures (Phase I1)

Discussion of the Phase II procedures is divided into three parts:
1) construction of the multi-stage random sample, 2) telephone interview
procedures, and 3) the results.

1) Construction of the Multi-Stage Random Sample

A,

Given budget constraints, approximately 50 local directors
were to be selected for participation in Phase II. Primary
criteria for site selection were: wurban-rural mix; sponsor-
ship base (city vs. county); and geographic location. A
multi-stage, random selection process was used.

IF ghould be emphasized that we wanted to insure diversity
wgth1n the sites, not a process that would permit generaliza-
tion to the entire universe of local government emergency
management aggncies. Such a sample would have required
resources far in excess of the limited budget available (see
Hoetmer, 1983a and 1983b). Given the problem at hand, and the
state of theory development, this purposive sample was ap-
propriate for our purposes {see Drabek et al., 1982).

We decided to identify five directors in each of the ten FEMA
rggians so as to include one in each of the community popula-
tion categories used in Phase I: 1) very large (1 million
plus); 2) large (999,999-500,000); 3) medium {499,999-
100,000); 4) small (99,999-50,000) and 5) rural (49,999 or
less). 1980 census data were used.

Procedurally, the following steps were followed:

1) AN states in each region were listed. The cities and
counties with the largest populations were identified so
as to determine the range of choice for category 1 (ver
large; 1 million plus). In two regions (Numbers 7 and 8
there were no communities of this size, hence, the
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largest jurisdictions in these regions were selected
{Salt Lake County and St. Louis County). When more than
one jurisdiction was available, selection was random.

2) After category 1 was filled, that state was eliminated
for further consideration. A1l locations available for
category 2 were listed and the above procedures were fol-
Towed. Sites were selected for category 3 (a population
range of 499,999-100,000) in the same way.

3) In the last two categories, the number of relevant juris-
dictions were counted and a digit was selected randomly.
The community was identified by counting from an al-
phabetical 1listing, Either a city or a county was
selected depending upon the choices obtained through the
first three categories so as to insure variation in spon-
sorship {city or county).

4} Two sites had been used for pre-testing the Phase Il in-
struments (Plattsburg, New York and Larimer County,
Colorado). Since the only change made was to eliminate
several items so as to shorten the telephone interview
and the questionnaire, these were substituted for the
sites selected through the above procedures. Both direc-
tors had been nominated through the Phase I process,
Also, both of the local directors who served on the
project Advisory Committee assisted through pre-testing
the Phase II instruments. One of the jurisdictions ac-
tually appeared in the random selection process; both
were included in the final data set.

Each locality was contacted by telephone and the name of the
local emergency manager was obtained. In some cases a
municipality selected was discovered to participate solely in
a county organization which was then used. A mailing list
provided by the Executive Office of the National Coordinating
Council for Emergency Management (NCCEM) supplied some names
for these initial contacts, but all were confirmed by
telephone prior to sending the introductory letter. This in-
sured that the addressee was the current local emergency
management director,

2) Telephone Interview Procedures

A,

The telephone interviewing process was structured as follows:

1) Upon confirmation of a small batch of local directors,
(step D above) typically a dozen, a letter of introduc-
tion was mailed.

2) It was accompanied by a printed flyer which summarized
the project objectives, procedures and listed the Ad-
visory Committee members.

3) A reprint of one of my recent publications was included;
"Shall We Leave? A Study of Family Reactions When Dis-
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aster Strikes." Emergency Management Review 1 (Fall,
1983), pp. 25-29.

4) Also, a questionnaire was enclosed. Instructions
specified that it was to be completed after the
telephone interview. It was stapled into a printed
folder that served as a return envelope, with prepaid
postage.

The introductory letter indicated that I would be telephoning
within a few weeks to answer any questions and to schedule an
interview time. Other elements noted in this letter that may
have enhanced cooperation were:

1) an indication that the interview data were to serve as
the basis for a book for local emergency management
directors.,

2} establishment of my professional credibility {reference
to a 20 year research history) and my personal respect
for local directors ("I am convinced that a great deal of
wisdom regarding emergency management exists with direc-
tors like you.")

3} a pledge that all who participated in the interviews
would receive a complimentary copy of the book. This had
been done on two previous projects and appears to evoke a
positive response.

4) the specification of the locations and the names of the
directors who participated in Phase I.

5) indication that their community had been selected through
a random process and that the study was designed to
solicit views from directors throughout the nation, in
communities of varying sizes.

6) the specification of what I expected from them (i.e., a
telephone interview of 45 minutes and completion of the
questionnaire) and a pledge that no individual responses
would be identified as such.

An inventory procedure was designed so that the following ac-
tions were noted by date for each director contacted: 1) in-
troductory letter mailed; 2) initial contact call; 3) time at
which interview was scheduled; 4) date interview was
completed; 5) questionnaire returned; 6) follow-up letter
sent, if questionnaire was not returned in 3 weeks; 7) thank~
you letter upon receipt of questionnaire,

Results

These procedures produced the following results:

Of the 50 initial contacts, only two directors refused to par-
ticipate. Both director§ had started their jobs within a few
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weeks of my contact and did not believe they had enough back-
ground to justify participation in the study. Both indicated
that they could benefit from the project results and expressed
interest in obtaining a copy of the book.

To complete the final pool of sites, two additional directors
were contacted.

50 directors were interviewed, and 42 returned their question-
naire immediately or upon follow-up. Seven were interviewed a
second time on the telephone with a more restricted set of
items from the questionnaire, Many claimed that the question-
naire had been mailed and must have been lost; others indi-
cated apologies and agreed to the follow-up teleppone inter-
yiew. Only one director of the 50 interviewed did not com-
plete the questionnaire.

Total response rates: 1) 52 contacts yielded 50 intgrviews
(96%); 2) 50 questionnaires mailed yielded 49 returns, includ-
ing telephone follow-up (98%).
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