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LOCAL CIVIL DETFENSE IN NATURAL DISASTER:
FROM OFFICE TO ORGANIZATION

William A. Anderson

Abstract

This report cousiders the functioning of civil defense in natural
disasters. The focus is on the actual operations of these units within the
local community. In order to account for the role tuat civil defense offices
assume following a natural disaster, the veport looks at both pre- and poste
disaster characteristics of these units. The report maintains that civil
defense offices tend to be hampered by uncertainty with regard to many of
their important organizational dimensions, such as authority relations, tasks:
internal structures, and public support. These sources of uncertainty can
generate operational difficulties for civil defense offices during disasters.
In discussing the mobilization and expansion of civil defense, the reporc
distinguishes between civil defense "office" and civil defense "organization,"
the latter referring to the expanded post-emergency structure. The expansion
personnel include regular and emergency volunteers and government employees
from other agencies. Disaster tasks and activities of local civil defense
organizations during disasters ~= both administrative-support tasks and
operational tasks -- are described.
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FOREWORD

This document is one of a scries of publications prepared by the staff of
the Disaster Research Center, The Ohio State University. This aspect of the
worl. of the Center has been sponsored by the 0ffice of Civil Defense under
Contract QOCD-PS-64-46, Work Unit 2651-A. Below is a listing of the materials
which have been included in the monograph and the report scries.

Monograph Series

Thomas E. Drabek, Disaster in Aisle 13: A Case Study of the Coliseum Explosion
at the Indiana State Pairgrounds, October 31, 1963

Russell R. Dynes, Qrganized Behavior in Disaster: Analysis and Conceptualization

Daniel Yutzy with William A. Anderson and Russell R. Dynes, Community Priorities
in the Anchorage, Alaska Barthguake, 1964

William A. Anderson, Disaster apnd Organizational Change: A Study of the Long-
Term Consaquences_in Anchorage of the 1964 Alaska Rarthquake

David 8., Adams, Emerpency Actions and Disaster Reactions: An Analysis of the
Anchorage Public Works Department in the 1964 Alaska Earthquake

George Warheit and E. L. Quarantelli, An Analvsis of the Los Angeles Fire
Department Operations During Watts

Report Series
(Authored by various members of the Disaster Research Center staff)
The PFunctioning of Established Organizations in Community Disasters
The Functioning of Expanding Organizations in Community Disasters
The Department of Public Works: A Community Emergency Organization
Community Functions Under Disaster Conditions
Military-Civilian Relations in Disaster Operations
The Police Department in Natural Disaster Operations
The Fire Department in Natural Disaster Operations
The Warning Process in Natural Disaster Situations

The Local Civil Defense in Natural Disaster: From Office to Organization
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CHAPTER I
INTRODUCT £ON

This report will congider the functioning of civil defense offices
tn natural disastere, The focus wlill be on the actual operations of these
unigs within the local community rather than attempeting Lo explicate national
or cven State policy concerning their operations. While these soctal units
have bean expressly created to cope with nuclear disaster, over ti{me they
have come to be expuected to assume Important roles during disasters caused
by tornadoes, floods, carthquakes, cte., as well as other kinds of community
emergenciers. While at national levels of poliey the primary concern is still
focused ou nuclear consequences, state and locaol units -f civil defense nave
become involved in disastererelated emergencies. The focus of the following
chapters is on these types of involvement at the local community level.

A natural disaster generates many Lasks auwd problems for an affectoed
commmity, and numerous groups and organlzations become involved in solving
these problems and performing ewergency tasks including police and fire
departmants, public vorks departments, and Salvation Army and Red Cross units.
Thus, the contribution of a civil defense office during a dizsaster is only
one aspact of the total organized cffore.

In order to account for the role that civil defense officas assume
Following a natural disaster, 1t will be necessary to look at both their
pre= and posc~amergency characteristics. This will enable us to identify as
well a8 understand some of the unique problems which characterize chese kinds
of units during nacural disaster.

Our general thesis 1s that clvil defense offices tend to be hamperad
by undue uncertainty with regard to many of their important organizational
dimensions such as thelr authority relations, task domains, internal struc=-
tures, and public support., And we will suggest that these sources of uncer-
tainty generate operational difficulties for civil defeunse offices during
disasters.

The groups and organizations that become involved {n the overall
response Lo natural disasters can be differentiated on the basis of the kinds
of emergency tasks they perform and theiy posi~disaster etyuctures.” Some
groups and organizations perform vepular tasks during disasters, i.e., tasks
that they are normally cxpected to perform, while other groups and organiza-
tions carry out new taslks. Also, some groups and organizations perform
disascor tasks with established social structures, e.g., their membership and
authority patterns vemain precty much as they were prior to the disaster,
while others develop essentially new structural patterns.

Clvil defense offices perform vegular tasks during disasters with new
social structures, The disaster-rvelated tasks of civil defensc units are
vregular in the sense that there is some expectation that they will carry them




out, And thetr focial structures are hev to the cxtent that they expand 1o
tnclude new members, Civil defenseo offices, thon, along with Red Cross and
Snivation Army units, balong in that category ol disaster-relevant organiza-
tions known as expanding organizations. The fact that eivil defenge offices
adapt to disaster conditione by expandling has significant consequences for
their functioning during disaster, and fu gubsequent pages this and other
agpects of these organizations will be counsldered.

Field atudies conducted by the Dieaeter Rescarch Center arve the major
source of data for this repourt. Since Lo {ucaption in 1963, the Cencer has
conducted over aeventy fiald studiom of organizatiounal functloning duving
natural disastero. Dither state or local clivil defense offices, or both,
were involved tn the majority of these disasters in which case they were
among those organizations studled by Disaster Research Center flold teams.

In these fleld studiec, tha duyta necured on civil defense functionlng include
(1) semiscructured and unstructured tape-recorded Intervigws with mewbers of
civll defensc and other {nvolved organizations, (?) recordad on=-the-scane
observations of clvil defense organizations in operation, and (3) various
kinds of civil defense documents such as aftor=action raeports and critiques.
Speciflc ident!fication of the sources of data is not nade here. Conclusions
are based on many different types ol observations.

The disgster literature was a secondary source of Information for chis
report. This data, which includa both published and unpublished reports
available in the Disaster Research Ceunter's disaster data rapository, supple-
mentaed the Information acquired divectly in the field by Disaster Research
Centar staffl membars.

The Mpaning of the Term Disaster: Modification of tuwan Behavior

The term disaster has acquired a variaty of meanings and usages. How-
ever, in most cases in which the term is used 1t will include at least one of
the following four refevents: (1) it may refer to the physical agent such az
a flood or hurricane; (2) it may refer to, or include, the physical conse-
quences of an agent such as property damape and deaths; (3) it may vefer to
the way {n which the impact of a physical agent 1ls avaluated, e.g., one com-
munity may consider the consequences of a tornadoe as being more disastrous
than another community; and (4) the term may Le used to rafer to the soclal
disruption and social changes genevated by a disaster.

We feal that some uotion of the social consequences of physical events
shoutd be included in thc meaning of the term disaster. Thus, a dlsaster
fucludes not only changes iun tha physical environment, e.p,, propercy damage,
but changes in human behavior as wall, both individual and group, In thig
raport wa are interestoed in the changes in behavior caused by disaster agents
at the group and organizational level, particularly insofar as civil defense
offices are concerncd.
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Disasters, then, are respousible for adaptive changes in organizations.
As previously mentioned, civil defense units expand their structures to in-
clude new members so that they can perform disaster-relevant functions. Also 1
during disasters some groups and organizations are modified in the sense that é
they assume new disaster-generated tasks and duties. '

The reduction of grou; zu.l organizational autonomy is another social ;
change often generated by a natural disaster agent. For example, prior to a 'ﬁ
disaster, groups and organi:zations in a community may be able to function
pretty much in an independent fashion and make decisions on a pluralistic
basis. However, when disaster strikes, there is a need for greater coordina-
tion and control among disaster-relevant groups and organizations because the
resultant problems are so great that they cannot be effectively met by the
independent actions of such social units. Usually, then, some kind of disas-
ter control center is established following the impact of an agent where an
attempt is made to establish communication and coordination between the groups
and organizations that are involved in emergency functions.

In one sense, the overall organized response to a disaster can be viewed
as a super or "synthetic organization."2 That is, the disaster-involved
groups and organizations working in the affected community -- both local and
nonlocal ~- relinquish part of their autonomy and submit to having their
activities coordinated with the total effort. Thus, with the emergence of '
the disaster-generated synthetic organization, the community is temporarily
characterized by a radically different form of social organization.

Disaster stages or time periods can be roughly differentiated on the
basis of changes in group and organizational functioning. For our purposes,
we need to talk only in terms of two gross time periods, an emergency period
and a rehabilitation period. The emergency period refers to that time seg-
ment which immediately follows the impact of a disaster agent; and in those
disasters in which there 1is pre-impact warning, such as in many hurricane
disasters, it includes this time segment as well. The emergency period of a
disaster usually lasts between three and four days during which the greatest
demands are imposed on the capabilities of disaster-involved groups and or-
ganizations. It is during this period that disaster-involved groups and
organizations are concerned with search-and-rescue tasks, mass feeding,
shelter operations, and emergency medical treatment for disaster victims.

The rehabil<tation phase of a disaster usually commences several days after

the impact of a disaster agent and it is during this period that the sense of
urgency declines and groups and organizations begin resuming normal activities.
Also, long-term and permanent recovery projects are initiated during the
rehabilitation period of disaster.

In this report, we will focus on the functioning of civil defense offices
during the emergency period of disasters. We will concentrate on the emergency
period because this is when the greatest civil defense involvement occurs and
also iccause it is during this period that many of its operational problems
are most pronounced,
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The Different Meanings of Civil Defense

An explanatory note is necessary before proceeding with the analysis. ;
Like many terms, civil defense has several different comnnotations and com- ;
munication is often impossible when different meanings are used without somc
agreement on usage. In its most inclusive meaning, civil defense cennotes a -
function. Thus, civil defense is a description of any and all activities g
carried out by governmental or quasi-governmental agencies in preparation for }
and during actual emergencies. This most inclusive meaning is often asso-
ciated with wartime and potential nuclear attack situations. This would cone k
closest to what we earlier referred to as a synthetic organization, Accord- 3
ing to this meaning, civil defense is "eivil government in emergency.' The
analysis which follows does not use such an inclusive meaning.

The referent here is the activities and functions which are performed 3
by the social units called civil defense within the local community. We have f
found that in the vocabularies of most American communities, civil defense is K-

- nost commonly used not as a function, but to refer to the particular identity i
and activities of the "eivil defense office." In American society, the local
civil defense office is not exclusively concerned with problems relating to
potential nuclear attack but alse becomes involved in other types of community
emergencies, especially disasters. To the other community organizations which E
become involved in these disaster operations, the civil defense office is seen )
as only one part of the total emergency picture. B

In addition to the use of the term civil defense to refer to the c
activities of social units, there is a further distinction which will be made E- . ¥
here between a civil defense office and a civil defense organization. This f i
distinction, in large part, is related vo the nature and extent of involvement E
of civil defense units in various kinds of emergencies. In '"normal" times,

~ such as would be characterized in pre-disaster and also in pre-nuclear attack o
situations, tha local civil defense unit might be best characterized as an E .. 3
office. It is generally swall, and consequently has onlv a rudimentary divi- ;: ;
sion of labor. It lacks the complex division of labor wanich characterizes :
most of the other emergency organizations, such as police, fire, and hospitals.
Its size and lack of complexity are, of course, by design. There is the ex~
pectation that when the unit moves into emergency actions, it will expand g
from this small cadre to include other persong and functions. As a result
of this expectation, the civil defense office moves to increased size and
complexity., At this stage, it is move appropriate to speak in terms of a ]
civil defense crganization, In effect, then, the social unit shifts from the .
status of an office in its pre-emergency existence to an organization in its
emergency cperations. Accordingly, we will use the term c¢ffice in the next
three chanters in discussing the pre-emergency status. Starting with chapter
five, the term orgaunization will be used to indicate the mobilized and ex-
panded version of civil defense. The problems cf moving from office to
organization constitute the major theme in subsequent chapters. o

While the shift from office to organization is the more frequent -
respcnse and is the topic of concern here, it is important to recognize that
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this does not encompass the total range of response of civil defense on the
local level. There are certain situations when civil defense remains an
office. One of these situations is when civil defense does not become heavily
involved in disaster activities; this generally occurs when disaster impact
is somewhat narrow and focalized, such as an explosion. Such "small" commu-
nity emergencies ave often handled by other community emergency organizations
without extensive CD involvement. In other situations, civil defense remains
an office when the local director acts primarily as 'chief of staff" for the
mayor and other municipal authorities. In most disaster situations of wide
scope and intensity, local civil defense assumes operational responsibility
for certain disaster tasks. In order to cope with these increased responsi-
bilities, it generally moves from office to organization.

Organizational Uncertainty

Another major theme throughout this analysis is the notion of organiza-
tional uncertainty. Because of the shift expected of the local c¢ivil defense
office during emergencies and because of the latent role which local civil
defense offices have in the emergency pattern, they are characterized by a
greater degree of uncertainty than are most of the other traditional emergency
organizations. This has certain consequences.

In order to remain viable, organizations must learn to cope with uncer-~
tainty,3 That is, they must establish strategies which enable them to reduce
instability and inde.-initeness in their internal structures and environments.
There are numerous potential sources ¢f uncertainty for organizatiomnsg; for
example, in terms of their internal dimensions, members of an organization
who are assigned various tasks may begin to act in an uncoordinated fashion
with a subsequent impairment of organizational functioning., Also, since
organizations are not closed systems, their environuents offer potential
sources of uncertainty. TFor example, enviroamental uncertainty may take the
form of competition from other organizations for scarce resources.

Organizations mav develop strategies or procedures for minimizing both
internal and external uncertainty. Returning .o our previous examples, an
organization may reduce uncertainty with regard to internal c¢oordination and
control by developing rules and regulations which members are expected to
follow and by e¢stablishing appropriate authority structures; the result may
be greater predictability of individual behavior, i.e., more certainty. In
terms of uucertainty brought on by competition from the environment, organi-
zations may turn to a strategy of cooperation; for example, agreement may be
reached wheveby limited resources are shared by those organizations in need
of them and thus making for a stable resource base for all those coucerned.

Organizations faced with uncertainty do not always develop strategies
designed for their reduction, however. Frequently, organizations learn to
live with indefiniteness in their internal structures and social envircnments.
Obviously, this may sometimes be due te a lack of understanding on the part
of organizational memwbers as to the scurces of uncertainty and/or their
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inability to conceive oi appropriate programs for dealing with them. Whatever
the case may be, the presence of uncertainty and instability leaves its mark
on organizational functioning.

Disasters present new sources of uncertainty for groups and organiza-
tions. Yet, much of the instability in group and organizational functioning
during disaster can be viewed as having pre-disaster antecedents. As stated
previously, it is our thesis that pre-disaster uncertainty is the basis for
many of the dilemmas which confront civil defense organizations during disas-
ter. We suggest furthermore that the internal processes as well as the exctra-
organizational relations of civil defense organizations during disaster will
reflect such uncertainty.

By no neans, though, has all civil defense functioning during natural
disaster been marked by undue uncertainty and instability. In some cases,
there are circumstances which operate to reduce uncertainty for civil defense
~rganizations, TFor example, as we will discuss later, this appears to be
:ue to some degree in highly disaster-prone communities and regions.

In summary, we have indicated in this introductory chapter that our
focus will be on local civil defense in natural disasters, We suggested that
the notion of uncertainty may help explain many of the problems experienced
by local civil defense during disaster. In the following chapter, we will
consider some of the pre~disaster patterns of civil defense offices since
such patterns determine to a large degree the actual response of civil defense
organizations to disaster.
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NOTES: CHAPIER I

For an extended discussion of this topic see: Russell R. Dynes, Organized
Behavior in Disaster: Analysis and Conceptualization, Disaster Research

Center Monograph Series (Columbus: Disaster Research Center, The Ohio
State University, 1969), chap. vi.

James D. Thompson and Robert W. Hwwkes, '"Disaster, Community Organization,
and Administrative Process," in Man and Society in Disaster, ed. by

George W. Baker and Dwight W. Chapman (New York: Basic Books, 1962),
p. 275.

James D. Thompson, QOrganizations in Actior: Sociasl Science Bases of
Administrative Theory (New York: McGraw-Hill Book Cowpany, 1967), p. 10,
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CHAPTER 11

TEE PRE-DISASITER STRUCTURE AND SOCIAl ANVIRONMENT
OF CTVLL DEFENSE OFFICES

Most of the field work conducted by the Disaster Researvch Center has
been on organizational functioning in disasters which have occurred {n urban,
rather than rural, arveas. As a result, most of our observations in this and
subsequent chapters will deal with civil defense offices in urban settings.
llowever, we will not hesitate to draw upon examples of civil defense behavior
in nonurban areas when they are relevant and when there is data available.

The field studies conducted by the Center indicate quite clearly that
there exists considerable variation among civil defense offices with respect
to their structural arrangements and rvesources. Nevertheless, we can still
talk about typical ov general structural patterns and typical problems. In
the following section of this chapter, then, we will discuss some of the more
typical features of civil defense organizations found chiefly in urban areas.

The General Features of Civil Defense Qffices

The "typical" local civil defense office is organized on a city=county
basis. That is, its jurisdiction includes a fairly large central city plus
the outlying county area. However, some large cities maintain civil defense
offices separate from those organized in their counties.

Most urban civil defense offices, whether they are organized on a city=
county basis or otherwise, on a day-to-day basis operate with a small staff
of professional and clerical workers. For example, a typical full-time civil
defense staff might consist of a paid director~coordinator, deputy director,
an operations officer, a training officer, and a secrctary. Usually, one or
two of the full-time professional staff members have taken civil defense
courses at an OCD training school.

Generally, the job descriptions of the paid civil defense staff imply

a rathor rational division of 1Tabas The actual role behavicor of mogt staff
Q@ LAy Laolillida GiVAISLGIL UL 14wl e QU LUAL TOLC oCaaVvVaAol O NiCGL oudxd

members during both pre- and post-disaster periods, however, does not neces-
sarily correspond with such descriptions. For example, a training officer
may spend little time involved in civil defense training activities although
his job description may discuss such duties at length. In most instances,
it seems that the actual duties of the paid staff members overlap, and the
major consideration in terms of job assignment is availability,

Usually, a civil defense director, in addition to his administrative
duties, spends considerable time in public relations and public information
work, for example, addressing public gatherings on civil defense related




toples and meeting with interested civic groups. Thus, one of his principal
roles is that of creating and maintaining public Interest in civil defense
prograns.

The day-tc-day tasks of most civil defense offices involve preparing
iheir respective communities to meet the problems that are likely to be gen-
erated by a nuclear dlsaster. This preparatory activity includes the imple-
mentation of programs related to public fallout shelters and radiological

vesponse to the problems that might be created by a manmade disaster,

The shelter and radiological programs and the development of disaster
plans usually occupy the time of most of the full-time civil defense staff
members, This generally involves locating, marking, and stocking public
gnelters in the community with emergency supplies; holding courses on radio-
logical monitoring; and writing and revising disaster plans. In most cases,
tire latter activity veceives the lowest priority.

Finally, although the brunt of public relations work may be assumed by
the civil defense director ~« and in some instances by a public relations
ofiicer -~ all of the paid staff members at some time or another tend to
engage in some public relations activity., This is related to the fact that
pubiic support is usually an uncertain and unstable commodity for civil de-
fense organizations, and usually a special effort hag to be made to generate
and maintain it.

In the typical urban civil defense office, the bulk of the membership
is composed of volunteers and local officials who have been assigned roles to
be activated in future civil defense situations in addition to their primary
vesponsibilities in some other local government agency or department. Some
of the volunteers receive civil defense training in such areas as shelter
mane gement and radiological monitoring. It is also common for c¢ivil defense
unirs in urban aveas to include volunteer groups of one kind or another in
thetr memberships, e.g., pclice and fire auxiliary units. Such volunteers
are likely to participate in civil defense programs on a somewhat regular
basig. However, most civil defeunse offices also keep lists of persons who
ar. volunteers in name only since their involvement in civil defense programs
is aominal or neonexistent. When asked about the size of theiv offices, civil
defanse officials tend to include such "members" in their figure. Most of
thcie included as ''volunteers" ave not aware they are seen as a part of civil
dei nse,

The organization charts of most local civil defense organizations depict
various positions that are held by local government officials such as those
in che police, fire, and public works agencies. The extent to which there is
any real pavticipation on the parc of such persons in the routine activity of
local civil defeuse organizations varies; however, the pattern seems to be
that the.e is little participation by these local officials in civil defense

programs and that they define their civil defense assignments as little more
than token.

monitoring., Also, civil defeuse organizations are expected to speund some time
developing disaster plans which can serve as guides for an effective community
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The full-time civil defense cadre found tn the typical civil defense
office, of course, cannot handle the additional demands which would be wmade
on it in the event of widesprcad disaster, Thus, with the occurrence of
disaster the volunteers and local officlals with civil defense responsibile
ities are expected to supplement the ranks of the cadre. ObLviously, tihls can
be problematic given the apathetic mauner in which civil defense "wembarship"
is often taken by many of these volunteers and local officials.

The typical urban civil defonse office does unot maincain a vast supply
of internal resources from which it can draw in emergencies. However, it
usually does have some resources, e.g., equipment and information, which can
be of varying lmportance in the event of natural disaster, The [ollowing
resources might be found in the typical urban civil defense organization:

Emergency radio equipment.

An emergency operation centev ot headquarters with some standby
generation equipment.

An inventory of gsome of the emergency equipuwent available in the
conmunity and the names and telephone numbers of numerous emergency
contacts.

A set of disaster plans which are in the process of being completed
and which are geared toward nuclear disaster,

Several public emergency sirens,

A portable emergency hospital with some medical supplies may also be available
within the community, alchough not under direct supervision by civil defense.

Local ¢ivil defense officials generally concede that their organizations
laclk many needed resources which require the expenditure of larpge sums of
However, some offices are also without those resources -- such as g -
disaster plans -- which do not requive che direct outlay of large sums of
With the exception of some civil defense organizations in disaster-
prone areas, nost civil defense offices do not have adequate disaster plans,
that is, plans which have been completed and rehearsed and which have become
real guides for behavior. These kinds of plans entail considerable time and
effort and herein lies part of the explanation as to why they are seldom
developed,
disaster planning after the majority of a working day :as been spent on other .
activities receiving higher priority such as stocking suelters and training '
volunteers in rvadiological monitoring. Also, if effective interorpanizational -
disaster plans are to be developed by civil defeuse offices, the cooperation
of other local organizations and government agencies is requived. Toc¢ f{ir¢-
quently, however, such cooperaiion is not forthcoming. TFurthermore, to
increase their chances for effective functioning during natural disasters, :
civil defense offices should ideally write plans specifically for this kind E e
of disaster situation. However, in some instances, c¢ven nuclear disaster 3
plans are not updated, and they would at least have some tvansfer value for
natural disaster operations.

The small civil defense staff often has little time to devote to

Thus far, we have talked principally about the typical civil defense
unit found in an urban context. By comparison, the civil defense office
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located In o legs urban setting 1s likely to assuma an even more volantary
character. TFor cxample, members of c¢ivil defenge units in small communities
from the dirvector on down are likely to be volunteers. Also, such units tend
to posacss evel fewer resources to deal with disaster gituations than their
counterparts located in more urbanized areas.

By and large, the makeup of a state civil defense office parallels that
of the typical urban civil defense office. As ig true of local organizations,
for example, the full-time cadre of a state civil defense organization 1s
augmented by volunteers and government appointees. Of course, In the case of
the state organization, the government representatives avre from other state
agencies and departments. 'The day-to-day activities of tha professional state
civil defense staff are apt to be quite similar to those of local defeonso
officials. Tor example, considerable time may be spent developing the public
shelter program and lesser time may be given te writing end revising disaster
plang. And finally, similar to their local colleagues, state civil defense
officlals are likely to feel that thelr organizatious are fovced to oparate
without the benefic ol important resources because of the lack of finauncial
support,

The typical civil defense office is marked by considerable uncertainty,
Thiz will be discusased In the naext two seciions of this chapter,

The Environment and Intevnai Organization: The Basis of Uncartainty

The internal scructure of organizations reflects their goals and fune~
tions. Police and church organizations, for example, are structured differ=-
ently because they pursuc different goals or carry out dissimilar functions.
The structure of an organization, however, may also come to reflect the degree
to which the organization's functions are valued by a conmunity or society.

As we indicated earlier, organizations do not function in a vacuum; their
makeup and behavior varies with their environments. To receive adequate ine
puts or support from its envivonment, that enviroument must acknowledge the
importance of an orvganization's outputs (i.e,, its products or services),
lerein lies one of the major uncertalnties for civil defense offices.

The preparation of programs for handling maumade disaster has become a
majur function ot many local and state civil deiense offices. Also, such
organizations are expected Lu create the machinery for dealing with natural
disaster. These functions, however, are assigned low priority by most com-
municies when measured against the activities of such groups as police and
fire departments. As a vesult, public support for eivil defense programs is
generally precarious ov uncevtain.

Periodically, the uncertaiu charicter of the support of civil defense
programs becomes reflected in a most pronounced fashion in the structure of
civil defense ovganizations, TFor example, in June of 1963 the lLos Angeles
City Council voted to rveduce the budget allocated for czivil defense by
$209,000 and to veduce the staff of the civil defense organization from
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20 to 3 pald employees. sSimilarly. In L966 Lhe ataff{ of the civil defense
organ ization of Maw York City -- up to that timc the nation's larpest -- wan
reducad from 247 to 22 pervsons. These examples are, howaver, the more dra-
matic and unusual structural consequences of the precarious nature aof public
suppert i.- civil defense programa,

The mogt congistent structural consequence of this uncertain support
1s that civil defense offlces must depend or. volunteers or quasi-volunteers
to carry out thelr ongofing programs as waell as to m..t the increcased demands
gonaratad by disaster, These structural characteristics, of course., are
likely to greatly affect the functionlng of civil deflense organizations during
disaster. Cowpared to full-time stafl wmembere, for example, volunteers are
not likely to be as knowledgeable about the g.als, routines, and procedures
of the organization; as well trained as profassfonal members; ov as veliable
In their participation in organisational activitles as professional members,
As a result, civil defensde offices, in addition to other contingencies, are
likely to ve faced with the problem of trying to coordinate and control the
activitices of large numbers of volunteors duilug disasters., Unfortunatoly,
too, the quasl-volunteer merbars of civil defensa orvganizations, i.e., govern-
ment appointees, sometimas crear: some of the same problems as volunitoeers
during disaster, ‘This is, of couvise, velated to the fact that their pra-
disaster participation in civil defenso actlvities, as hay been mentlonad
hefore, is frequently only symbollc or does not occur at all. The ueed to
rely on volunteers aud quasi-volunteers, then, vwosas considerable uncertainty
for civil defeuse organizations during disastar.

Related to the embiguous fashion in which the public views ecivil dafensc e :

are problems involving the authority and jurisdiction of civil defense organ-
izations. We will discuss this problem fn the following section.

Uncertain Authority and Task Domains

The public gencrally expects civil defense offices to becowme involved
in emergency activities following natural disaster. However, too frequently,
the resgponsibilitiaes or task domains of civil defense organizations relative
to other community groups and organizations during disaster ave not wall known ,
or understood, s

Similarly, the avthority of civil defense vis-a-vis other cmergeucy- - .
relevant social units has often not been specified priov to disaster. This g | -
can sometimes rasult in confliceing auchoricy relations between civil defense XU | -
and other social agencies. 4

The nature of natural disaster is such that it would be alwmost Impossible
to completely prevent uncertainty with regard to authority and vesponsibility.
For example, new tasks often emerge and unfamiliar groups and organizations
often interact in disaster situations, creating the possibility for the de-
velopment of authority and Jurisdictional problems. Through effective disaster
plann tng, however, the authority and task domains of civil defense and other
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organizations that are likely to become involved in disaster operations could
be outlined and made more definite. Yet, as we noted earlier, disaster prep-
aration has low priority and usually receives less attention than other group
and organizational activities.

There are, however, special circumstances in which disaster preparation
seems to be more highly institutionalized and is more likely to be defined as
essential activity. And as a result, public support for civil defense organ-
izations, as well as the internal structures of such organizations, seems to
be more stable. Such patterns have evolved in highly disaster-prone areas
known as disaster subcultures., 1In the final section of this chapter, we will
briefly discuss the impact of disaster subcultures on the stability and func-
tioning of civil defense organizations.

Civil Defense in Disaster Subcultures

Disaster subcultures sometimes emerge in a community or region in
response to the perceived Jikelihood of the appearance of high stress-inducing
agents such as hurricanes, tornadoes, or floods.l Thus, a disaster subculture
may be defined as those subcultural patterns operative in a given area which
are geared towards the solution of problems arising from the perceived disas-
ter threat. The patterns of a disaster subculture may include knowledge con-
cerning how individuals and groups can most appropriately react during periods
of stress to protect life and property. Specific kinds of disaster subcul-
tures may arise in various parts of the United States, such as in certain
sections of Texas and Florida which often experience hurricanes, and areas of
the southern Midwest subject to periodic tornadoes. Some communities in such
localities, through certain key groups and organizations, become specialists
in handling particular kinds of frequently occurring natural disasters.

In disaster subcultural areas, civil defense offices often become one
of the key organizations with regard to establishing and implementing emer-
gency plans and procedures. Accordingly, the activity of civil defense
offices in such areas is more likely to be defined as essential for the public
welfare and they have a greater likelihood of being integrated into their
communities. This greater institutionalization of civil defense in disaster
subcultural areas often means that some of the uncertainty which characterizes
such organizations in other communities is minimized.

Public support of civil defense offices, for example, is likely to be
somewhat more certain in disaster subcultural areas. Also, there may be less
vague authority relationships between civil defense and other emergency-
relevant groups and organizations; for example, such relationships may have
been specified through involvement in past disasters. There is also a ten-
dency for civil defense volunteers to be better trained and knowledgeable in
disaster subcultural areas as a result of previous experience in disasters.
And finally, growing out of their past disaster experience, civil defense
plans and procedures are likely to be more realistic than they otherwise

might be, at least in terms of the particular type of disaster agent toward
which they are geared.
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To eummarize, the typfcal civil defense office has a small full«time
coadye of profasstonal workera whose major activity centers around making
praparat tons for dealing with probleme penerated by nucloenr disaster. Also,
such organizations are expacted to become involved in emergency activitice
folloving natural disaater.

Bocause the activitlas engaged in by civil defense officials are gener-
ally tot ackuowledged us continuocusly aswential Ly the public, the support of
civil defanse organizations tends to Le rather precarifous. One resulc ie
that civil dnfengse organizations muat rely on the assiastance of voluntper and
quasi-volunteer personnel rathar than complements of fulletime cmployces.
This creates internal uncertainty for such ovganizations as problems of in-
ternal control and coordination devaiop. However, in disaster subceultural
araeas, clvil defense organizations are less likely to experience seveve
Intornal and external uncevtainty.

The strategy of disaster planning coupled with actual experience, for
cxample, way rveduce authority and jurisdictioual problems for civil defonse
organizationa. Also, in such social environments. support for civil defense
programs is likely to be fairly stable and reliable. 1n the following chap-
ter, wa will boegin our dlscusslon of actual clvil defense functioning during
natural disagtor.




NOTES: CHAPTER 1I =
1. Harry E. Moore, . . . And the Windas Blow (Austin: University of 5
Texas, 1964), chap, x. b =52
+ I E o
. =
- ) E = i'
B : .
N =
§§ -
; By SN
} ~15~ ' Mf 5
M
;\"" E —”ws-'#‘
15 —n ]




CHAPTER 111
THE MOBILIZATION OV CLVIL DEFENSE OFFICES DURING DISASTER

Mobilization refers to the marshalling of resources, both men and
equipment, in preparation for coping with some situation. Iu the case of
natural disaster, emergency organizations and groups may mobilize prior to or
after the impact of a disaster agent. Pre-disaster mobilization, of course,
enhances the possibility for an effective organized response to disaster-
generated problems.

Civil defense offices, along with other expanding organizations such as
local Red Cross and Salvation Army units, tend to experience more difficulty
nobilizing for natural disaster activity than organizations like the police
and fire departments which deal with emergencies on a daily basis, Police
and fire organizations, for example, are always partially mobilized since they
maintain twenty-four-hour shifts of personnel on duty. As a result, they de
not have to start from scratch when they mobilize for disaster. Alsc, police
and fire organizations are composed of large contingents of professionally
trained and committed full~time personnel that reliably report on ducy when-
ever they are called., Furthermore, the police usually have units in the field
at all times so that they are generally one of the first community organiza-
tions to learn of disaster. 1In contrast, organizations like civil defense,
the Red Cross, and Salvation Army tend to have personnel on duty only on a
five-day-a-week basis and during the normal 8:00 a.m. to 5:00 p.m, working
hours. Thus, if a disaster occurs on a nonworking day or after 5:00 p.m.,
unless such organizations have received some forewarning, their personnel may
not be immediately available. Also, in mobilizing for disaster such organiza-
tions as civil defense and the Red Cross must depend heavily upon volunteers,
who are not as reliable as the professionally trained personnel that comprise
police and fire organizations,

In the present chapter, we will discuss the initial disaster mobiliza-
tion of civil defense offices, Sometimes the initial wmobilization of these
organizations iucludes some early expansion in their memberships, In the
chapter that follows, we will consider the structural expansion of civil
defense offices in greater detail.

Types of Disasters

While it is true that civil detense offices in general have difficulty
in mobilizing for disaster, this varies with the kind of natural disaster that
is involved. That is, different types of disasters present varying types of
mobilization contingencies for civil defense and other organizations. Accoxd-
ing to Carr, disasters differ in terms of the character of the precipitating
event or agent and their scope.




On this basis there are at least four types of disasters:

1. An instantaneous-diffused type such as the Texas City explosion
which was over before anyone could do anything about it and wreaked
its effects on the entire comwmunity.

2. An instantancous-focalized type such as the 1963 Indianapolis
Coliseum explosion which killed over 80 persons and injured over
400, yet left the rest of the community physically intact.

3. A progressive-diffused type such as hurricanes on the Gulf Coast,
such as Betsy in 1965 and Camille in 1969, which affect whole
communities gradually.

4. A progressive~focaiized type such as a mine fire or a localized

flood.1

Instantaneous-Diffused Disasters

In terms of Carr's classification, the most difficult type of disaster
for organizations to mobilize for is the instantaneous-diffused type. A 1964
Northwestern earthquake was such a disaster. Since this disaster provided no
forevarning, emergency-relevant organizations in the major city did not have
time for preparatory mobilization, Furthermore, disaster-activated groups and
organizations in the city were badly hampered in their mobilization because
the earthquake was of such scope that many important streets and roads in the
city were impassable and normal means of communication were disrupted, These
coatingencies were accentuated by other problems in the local and state civil
defense organizations in the city,

At the time of the earthquake, the local civil defense office was
without a director, Ule had resigned less than two weeks pricr to the disaster;
his departure was followed by considerable uncertainty as to whether or not
the community would continue supporting such an organization, The only other
paid member of the organization was a secretary who never reported to duty
throughout the entire emergency period.

The state civil defense organization, which had its headquarters in the
same city, was also at a disadvantage when the earthquake struck. For example,
the director was at a meeting in the capital; also, because the earthquake
occurred at 53:36 p.m., none of the other staff members was at the headquarters
building. Neither the state nor city civil defense organization had completed
disaster plans which could serve as a model for their mobilization. Thus, the
mobilization of the two ¢civil defense offices and their continued expansion in
menmbership throughout the disaster cccurred by and large on a trial-and-error
basis,

During the first several hours after the earthquake in the major city,
a number of actions were taken by various persons in the name of the city
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civil defense office, vet such an vntity was not in cffect mobilized until

the following day when the former director was reinstated bv the mayor. After
his reinstatement, the civil defense director assumed responsibility over a
number of volunteers who later engaged in such activities as search and rescue,
disaster information disseminatic1, and a limited amount of coordination.

The stace civil defense organization mobilized more rapidly than the
city organization. Although the damaged streets made driving difficult, some
members of the st:te civil defense staff were able to arrive at their hecad-
quarters a short time after the disaster. This included the assistant director
and the head of a civil defense volunteer vadio group. The state director did
not arrive to assume active supervision of the state civil defense organization
until eighteen hours after the earthquake., Also, some of the state civil de-
fense coordinators with headquart-rs in the capital could not arrive in the
local area to assume their duties until several hours after the earthquake.

In addition to some of their internal structural features, then, the
mobilization of the two civil defense offices was hampered by the nature of
the disaster itself, i.e., its instantaneous character. Because there was no
forewarning, mobilization occurred after the earthquake instead of bhefore it.
Obviously, pre-impact mobilization may be easier for an organization, since
it occurs prior to the disruption of communicaticn and transportation facil-
ities by a disaster agent. Also, organizations that are mobilized prior to
the impact of a disaster agent may be able to warn the threatened population,

A 1966 Midwestern tornado disaster, like the earthquake, was an
instantaneous-diffused type of disaster in terms of Carr's typology. That is,
the actual onslaught of the tornado disaster agent lasted for only a short
period and the entire community was involved, 1In contrast to the earthquake,
however, the tornado disaster was preceded by some disaster mobilization on
the part of emergency-relevant organizations, including the local civil
defense organization where partial pre-impact mobilization had occurred. This
was due to the fact that tornadoes, unlike earthquakes, are often preceded by
environmental changes which may be interpreted by officials (as they were in
this community) as danger cues requiring organizational and community action
and mobilization. This was particularly true in this community where tor-
nadoes tend to be perceived as a recurrent disaster threat. Also in contrast
to an earthquake-impacted city, the mobilization of civil defense and other
emergency-relevant groups and organizations in the Midwestern city generally
followed plans and standard operating procedures.

When severe weather conditions developed suggesting the possibility of
the formation of tornadoes, a volunteer civil defense radio group was alerted
by the local weather station and placed on tornado watch. Members of this
group were sent with their mobile radio units to prearranged positions on
storm watch lines. Through the efforts of this group and similarly involved
groups and organizations, the tornado was spotted early enough so that public
sirens in the city could be sounded before its impact; this was later credited
with reducing the death toll in the city. After the public sirens were
sounded, some civil defense officials reported to their headquarters where
they utilized an emergency personnel call list to contact and advise other
members to report to emergency duty.
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In this case then, many commnily organizations, including civil
defense, had at least partially mobilized prior to the impact of the tornado.
The existence of some disascter subcultural patterns plus the appearance of
danger cues in the form of severe weather conditions was responsible for such
mobilization. Unfortunately, neither of these circumstances prevailed in the
Northwestern city prior to the earthquake and thus there was an absence of -
pre-impact mobilization, i

Instantaneous-Focalized Disasters

: The disasters in the previous examples were so widespread that many of
5 the normal activities in these communities were suspended, In contrast, the

y instantaneous-focalized tvpe disaster may result in the suspension of normal
community functions only within a sector of a community, i.e., largely the
area of impact. However, similar to most instantaneous-diffused disasters,
mopilization by civil defensc and other emcrgency units occurs after the
impact of an agent in instantancous-focalized disasters. A 1963 Midwestern
explosion was such a disaster,

o ol PGl
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Following this disaster, the local civil defense organization was,

according to plan, notified by the municipal police and fire departments.

. Shortly thereafter, civil defense members began reporting to their headquar-
] ters, One civil defense staff member, whe later played a major role in the

A disaster, went directly to the scene of the explosion. The local civil
o de fense dirvector, after seeing that his staff had mobilized, left the head-
quarters with medical supplies and voluntecrs and also went to the site. 1In
general, thc mobilization of civil defense in this instance occurred fairly
rapidly given the instantaneous nature of the disaster,

[l £1 10T

A 1964 Northeastern chemical plant explosion is another example of the
) instantaneous~-focalized type disaster. The local civil defense office began
- mobilizing after the civil defense divector received notification of the .
; disaster from the police. The director alerted other members of civil defense
- - including civil defense auxiliary fire and police squads. After wobilizing,
- the civil defense organizaticon was involved in emergency activity throughout =
the disaster, y

Because the two previous disasters were narrow in scope, the gathering I
civil defense forcas in these two communities were not hampered by damaged
- roads and highways. 1n the Northwestern case cited earlier, however, the
carthquake caused widespread damage to comwnity facilities, including streets

i and roads, and this proved to be somewhat of a problem for some officials -
B returning to their headquarters to initiate emergency operations. Too, normal

j connunications were not disrupted in the two cities because of the narrvow scope

Y of the disaster. As a result, civil defense officials in both of these cities

. received the notification of the disasters by telephone, from the police and
B - fire departments in the former instance, and from the police in the latter;
§ - and in both instances, too, the civil defense officials were able to utilize
-] the telephone to wmobilize their members. The mobilization of civil defense
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officials following the earthquake, however, was hampered by the breakdown of
communications within the community. For example, civil defense personnel

] could not be contacted by telephonc because the telephone system was inopera-
: tive. This problem, though, was not as great as it could have been becausc
of the very fact that the disaster was so dramatic and widespread and that it
was unlikely to go unnoticed by most persons in the community. Thus, most
civil defense members did not have to be told that a disaster had occurred;

i they had experienced in varying ways its physical consequences. And as a

% result, they reported to duty on their own initiative realizing that a major
: effort would be required to handle the situation.

F Most civil defense offices do not have the resources to constantly
monitor their environments in order to detect emergency situations which might
require their attention., Unlike police and fire organizations, for example,
they do not function on a twenty-four-hour basis. As a result, civil defense
offices in general depend on emergency organizations such as police and fire
departments for information about emergency situations which might require
them to mobilize. This seems to be particularly true of focalized disasters
which are not usually visible throughout an entire community. Following both
of the focalized disasters, for example, civil defense offices mobilized only
after they had received emergency information from the police and fire organ-
izations. In instantaneous-diffused type disasters, then, it is possible
that civil defense units will mobilize late or even not at all if emergency
information is not received from an emergency organization such as the police
which has greater environment-monitoring capacity.

! . Progressive-Diffused Disasters

|

! Progressive type disaster agents allow the greatest opportunity for
pre-impact mobilization on the part of civil defense and other emergency-
relevant organizations. Hurricanes and floods, for example, usually evolve
gradually, while at the same time giving off perceptible cues of their immi-
nence such as increasing wind and water levels. Consequently, if the danger
cues are taken into account the emergency social units of a community will
have time to mobilize and to prepare the general public. In some communities
and regions which are threatened by a recurrent and progressive disaster
agent, pre-impact community and organizational mobilization assumes a rather
routine character. At any rate, our case materials indicate that the mobili-
| zation of civil defense organizations in disasters caused by progressive
disaster agents is likely to differ markedly from their mobilizatic in

4 disasters produced by instantaneous agents. We will confine our remarks to
the progressive-diffused type disasters since we lack data on progressive-

focalized disasters.

The Northcentral floods of April 1965 is an example of the progressive-
diffused type disaster. Because the disaster developed gradually and could
be antir‘®pated -- the heavy snows and rain in March served as indicators of
the flo.d threat -- considerable mobilization and preparation was undertaken
by civil defense and other organizations before the river went beyond the
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flood stage on April 7. 1In March, the governor of the state was advised of
weather conditions by the weather bureau and he decided that a mecting was
needed to discuss the situatlon. As a result, in late March representatlves
of the state civil defense office met with other state and federal agencies
who would have responsibilities in the event of floods. The purpese of the
meeting was tc outline coordinative procedures aud responsibilities among the
organizations Iln attendance so that they could provide prompt and effective
aid to local communities that might be affected by the impending floods. And
as a result of this meeting, news briefings were established for the wass
media at the state civil defense headquarters. Also, the state civil defense
headquarters was designated as the flood d’saster operations center and on
April 5, two days before the flood stage was reached, the centev went on a
twenty=-four-hour-a-day basis.

As a result of the progressive nature of this disaster threat, then,
state civil defense and other responsible officials were able to mobilize
priot to actual impact and establish a structure to handle some of the
anticipated problems. 1f this disaster agent had been of the instantaneous
variety, the mobilization by civil defense and o“her involved ovganizations
undoubtedly would have been more difficult,

Communities and regions which perceive the threat of recurrent and
progressive disaster agenis sometimes develop highly institutionalized re-
sponses to them. And because of the progressive nature of such agents, the
routinized responses which develop often involve pre-impact adaptations
including organizational wobilization and warning patterns., Such institutioun-
alized or disaster subcultural patterns are found, among other places, in
sections of Tlorida and Texas which are exposed on a seasonal basis to the
threat of hurricanes.

For example, preceding Hurricane Dora which struck parts of the South
in September of 1964, a local civil defense office initiated pre-~impact
procedures based on its past experience with hurricane threats. After the
hurricane was spotted, for example, the organization was put on a semi-standby
basis for several days. Then when Dora moved closer and became a definite
threat to the city and other areas of the state, the local civil defense
organirzation mobilized on a twenty-four-hour basis, As one civil defense
official put it, "Any hurricane headed toward this arca is an automatio
standby for us when it begins reaching within forty-eight hours." and well
before Dora had hit the area, civil defense had taken the following action:
communicated with key government officials, had additional telephone lines
installed at their headquarters, and contacted the mass media, In contacting
the mass media, civil defense had information broadcast to the public con-
cerning the emergency and the need to take precautionary actions.

In a similarly routine fashion, Southwestern state civil defense
officials mobilized and prepared for the onslaught of Hurricane Beulah in
September of 1967. Speaking of their standard alerting and mobilization
procedures one official noted:
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We've on a direct wire to the weather bureau and we keep a clese
eye on it. Then when the hurricane comes into the Gulf, our
standard procedure . . . Is just to alert our civil defense coun-
¢il and put them on standby so that we don't have to chasc them
all over the state when [t becomes time to prepare Lo meot.

And regarding mobilization during lurricane Beulah, this same civil defense
official reported that the civil defense council, wh..h is composed of repre-
sentatives from each of the svate agencies, was ready to function prior to
the impact of the disaster agent.

The council had reported to the emergency operating ceuter. They
had a meeating and the council was in operation when the hurricane
actually came ashove. And theve was llctle stress Frowm the human
standpoint. ., , . Every state agency was prepatred with all of
their people alerted, and when the calls for help began to come
in, why, there was notiing to do but respond to those calls.

Finally, civil defense mobilization prior to the impact of the hurricane also
cousisted of checking vesources.

Here in the EOC lzmergency operations centqg7 our own staff, which
is the control staff, was veviewing our resource list to gee how
many shelter supplies we had in /other citiq§7, and those that
were already installed in the shelters. . . . So if we had to use
these supplies, we'd know where they were and how best to get them.

Thus, observing fairly institutionalized procedures, civil defense mobilized
and prepared to meelt Hurricane Beulah.

In this chapter, we have suggested that offices like civil defense
generally have greater difficulty mobilizing for disaster activity than otv-
gaunizations which deal with emergencies on a daily basis such as the police,
Among other things, this is related to the generally precarious nature of
public support for civil defense which does not enable these organizatious to
monitor their environments for emergency situations on a twenty-four-hour,
seven-day-a-week basis.

However, the degree of difficulty that civil dafense aud other organiza- ’
tions experience when mobilizing for emergency activity will vary in terms of
the kind of disaster that is involved. The most difficult disaster for civil
defense and other ovganizations to mobilize for is the instantaneous-diffused E .
type. In these disasters, seldom is there an opportunity to initiate pre- E I
impact mobiltization processes; thus, mobilization tends to occur in the con- E
text of disrupted communication aud transportation facilities. On the other
hand, in disaster situations which involve progressive disaster agents,
mobilization is generally less difficult for civil defense and other organi- .
zations. That is, in such disasters there is often time for pre-impact ‘S
organizational mobilization and preparation. Some areas which perceive the - '
existence of a recurrvent and progressive disaster apent have developed sub-
cultural defenses to cope with them. And in these areas, the utilization of
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advance disastor warning systems plus realistic disaster plans and standard
oporating procedures significantly reduce the uncertainty which ofton accom=
panies emergency mobilization by civil defense and other emergency-relavant
soclal units.
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CHAPIER 1V
THE STRUCTURAL EXPANSION OF G1 . IL DEFENSE OFFICES DURING DISASTER

Because the maln function of civil defense is to respond to thoge
comparatively rare instances when disasters strike, communitics are generally
unwilling to provide such organizations with enough support so that thoy can
malutain larvge pald staffs. As a vesull, only a small cadre of cmployoces 1s
usually involved in the day-to-day gctivities of most civil defense offices,
both at the local and state levels, 1n large-scale disastors, civil dofense
staffa as they are normally constitutad are inadoquate to handle the multitude
of demands that are made on them. Thug, during such periods, CD offices muat
expand their boundaries to include pevsons who are not usually involved In
their activities such as volunteers and government appointecs. This expansion
process can come about efther as a result of planning or as a consequance of
high demands. In the first iustance, prior disastor plans may be avoked as
a result of an emergency and these plans usually call for the mobilization of
other persons and ovganizations. In the second instance, the Bcopa of the
tasks necessitates the utilization of many personnel unfamiliar with the
planned responsibility of the crganlzation. Thase personnel are unecessary,
however, in order to cope with tha demands. While the nature of the expansion
may Jdiffer, the consequencas fotr the orgaenization are very similar,

The expansion of civil defense offices duving pariods of disaster may
allaviate the manpower problem, but it may also create other uncertainties.
Because many of the new members will be unaccustomed to working in the civil
defense ovganizations in which they assume emergency positions, for example,
they may have difficulty understanding established rules and procedures.
Thus, internal integration and control may become problematic for civil
defense organizations during disaster.

Aside from having to adjust to modified envivonmental circumstances
during disaster (e.g., disvupted communications, the arrival on the scene of
new groups and ovganizations with whom they must work, ete.), civil defense
organizations must also cope with woedificd intarnal atructures, Obwvicuslv,
the need to cope wieh chatige in baih the internal and the cnvivonmental
spheres during disaster places a major burden on civil defense and similarly
expanding organizations, In contrast, organizations like the police generally
find it less difficult to cope with disaster situations. Part of this is dua
to the faet that their Internal structures ave changed very little duving
disaster, although they too will be faced with new zuvironmental contingencies.

RBeginning with theiy initial mobilization, cthen, to tha height of their
participation in disaster activities, civil defense offices expand thelr
struclures to include new members as well as the orviginal cadres. Sometimes
this expansion is quite marifold and dramatic as an orpanization woves {rom
a mewbership of a fow to one of several hundred. Also, like thelr initial
mobilization cfforts, civil defense expansion mav occur according Lo pre=
planning or it may be larpely cmergent in characterv,




During disasters, civil defense offices expand their membership to
include volunteers and government officials with civil defense responsibili-
ties. The volunteers, in terms of their prior relationship to a civil defense
organization, may be regular or emergency volunteers (see fig. 1).

Regular Volunteers

Regular civil defense volunteers are those volunteers who have pre-
disaster ties with a civil defense unit. Depending upon the extent to which
they become involved in the pre-disaster activities of a civil defense organ-
ization, they may be more or less familiar with the structure and processes
of the organization. Other things being equal, it will generally be easier
to integrate regular volunteers into a disaster-activated civil defense or-
ganization than emergency volunteers because of the former's previous involve~
ment in the organization. In some instances, for example, the pre-disaster
involvement of regular CD volunteers may include their having received civil
defense training as well as having taken part in previous civil defense

disaster operations.

In addition to expanding to include regular individual volunteers in
their activities during disaster, civil defense offices also expand to include
regular volunteer groups or units, Because emergency communications are
vitally important during disaster, for example, many civil defense organiza-
tions have affiliated volunteer amateur radio clubs. And when disaster
strikes, such groups are expected to contribute their skills and resources to
the efforts of civil defense.

For example, at the time of the 1964 earthquake mentioned previously,
the volunteer membership of the state civil defense organization included a
RACES radio group (Radio Amateur Civil Emergency Service). The headquarters
for this unit was in the basement of the state CD building where its meetings
and drill sessions were held. There were some fifty amateur radio operators
in the group and they were supervised by a volunteer director appointed by
the state civil defense organization. Also, some of the equipment utilized
by the RACES volunteers was purchased by state civil defense with federal
funds. Following the earthquake, members of this group were among the initial
state CD personnel to mobilize. Throughout the emergency period of the dis-
aster, they provided state civil defense with a sorely needed emergency

commur.ications capability.

During disaster, the size uf the active membership of a civil defense
office may also expand to include such regular volunteer groups as auxiliary
police and fire units. Following Hurricane Dora, for example, the active
local civil defense forces in the city cited ear'ier included CD auxiliary
policemen. As previously mentinned, after the chemical plant explosion in
the Northeast, CD auxiliary police and fire units became involved in emergency
activities along with other civil defense personnel. Finally, about 250 CD :
policemen became involved in the civil defense effort following the Midwestern ]

explosion.
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Civil defense organizations, then, use both regular individual volun-
teers during disaster operations and persons who volunteer on a regular basis
as part of a unit or group. And to the extent that such regular volunteers
have heen previously involved in the aztivities and programs of a civil
defense organization, it will be casier to integrate them into the ongoing
disaster activities.

Emergency Volunteers

Disasters heighten the importance off some cccupational roles, while at
the same time significantly reducing the importance of others. The policeman
and fireman roles are usually quite velevant and important during disaster
situationg because, among other things, there is usually a need for security
and c.uirol measures (a normal function of che police) and fire control and
prevention neasures (a normal function of firemen). On the other hand, such
persons as hank clerks, school teachers, and students may find that their
roles are irrelevant during a disaster because the organizations in which they
normally carry them out have ceased to function for the duration of the emer-
gency period. Yet, such persons may want to do something tvo help out during
the disaster, Indeed, such persons may feel that it is their duty as good
citizens of a disaster-struck area to assume emergency-relevant roles. As a
result, many of these persons with occupational roles that are irrelevant
insofar as the disaster situation is concerned become emergency civil defense
volunteers.,

In contrast to regular voluntcers, emergency CD volunteers have no
previous relationship with such organizations. And their recruitment during
dicaster may take on an unsystematic charvacter; for erample, emergency volun-
teers are often 'walk-ins.'' During Hurricane Betsy, for example, a wman walked
into the CD headquarters and introduced himself as a pevsorn who had some
knowledge of radios. wheveupon one CD official said: 'Well, fine. There's
a set over there. Check in with the boys and go to work."

Many of the persons who join ¢ivil defense organizations as emergency ——
volunteers during disasters bring some special training or skills with them X 3
which they can utilize in their new roles; however, many do not. During
disasters, civil defense organizations are often flooded by more untrained
would~be volunteers than they have use for. As a result, valuable time is
often lost by civil defense organizations as they attempt to dotermine which
potential veolunteers they should absorb into their smergency styuctures and
which ones they should not., This problem is usually heigi.tened by the fact
that few civil defense organizations have plans and procedures for handling
the large volume of would-be voluntezars that often converge upon their emsr-
gency headquarters during disasters.

Finally, as in the case of regular volunteers, civil defense organiza-
tions may evpand their btoundaries during disaster to include anot only iudivid~ i
ual emergency voluntcers but also persons who volunteer c¢n an esmergency basis : g
as part of a group. For example, such groups as Boy 3couts and Girl Scouts i
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are often tempourarily assimilated into the structures of both local and state
Ch oryanizations during disasters.

Lxpansion Involving Government Appointees

As previously mentioned, some employees of local and state agencies and 4
departments are often assigned civil defense responsibilities in addition to
their regular duties. Thus, in addition to the utilization of volunteers
during disaster, civil defense organizations may also expand to include such
government appointees.

T e A

S
e

Usually, the government employees who become a part of an expanded
civil defense organization will work alongside other CD personnel at the g
organization's headquarters or emergency operations center. Following the :
1964 earthquake, for cxample, the core state civil defense staff was augmented B
at its headquarters by personnel from several state departments. And on the '
local level, in one city during lHurricane Betsy, persons from various local
departments including police, fire, and health became a part of the staff
working in the civil defense emergency operations center.

[hiere arc sume problems involved in the utilization of government per-
sonnel for civil defense disaster expansion purposes. First, government
ewployees in some instances do not take their civil defense responsib.lities
seriously. Thus, they sometimes fail to assume any civil defense role at all
during disaster. On the other hand, in some instances the specific nature of 3
the civil defense assignment given government personnel is never made very
clear, and during disaster they may be handicapped by not knowing what is
expected of them. The civil defense duties of such expansion personnel could
be clarified in disaster plans; but, as we have previously mentioned, such
plans are often not completed.

Sometimes during disasters, the boundaries of expanded civil defense
organizations are not very clear insofar as government personnel are concerned.
In some cases, for example, government employees who work with civil defense
officials at the latter's emergency headquarters during disaster do not view
themselves as even temporary members of civil defense. They may see them-
selves instead as no more than liaison representatives to civil defense from
the organizations for which they normally work. Civil defense officials, on
the other hand, often view such persons as actual members of their expanded
organizations. In civil defense organization charts, for example, such gov-
ernmnent employces are frequently depicted as part of civil defense. Appar-
ently, CDh officials have a tendency to perceive such charts as representing
real organizational structures, while many oth~v government officials do not.
Obviously, such a lack of consensus on organizational membership may lead to
authority and control problems during disaster.

In addition to the expanded civil defense staff, coordinators and

observers from other disaster-activated agencies and organizations are usually
sent to a civil defense headquarters or cmergency operations center in times
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of disaster. As a result, such a location is apt te become the nerve center
of what we previously referved to as the svnthetic disastor organization,
During llurvicane Betsy, for example, in a major city personnel from the [ol-
lowing organizations served cither as coovdinators or as members of the
expanded civil defense staff at the CD emergency center:

1. cCity Police Department Y. Army Corps of Engincers
2, City Fire Department 10. Port Authority

3. Sewage and Water Board 11, Power and Light Company
4. Volunteer Ham Operators 12, U.S. Coast Guard

5. Bell Telephone and Telegraph 13. Police Service, Inc.

6. City Health Department 14. Civil Alr Patvol

7. American Red Cross 15. Salvation Army

8. (ivil Defense Volunteers 16. <City Welfare bDepartment

Bringing together representatives of disaster-activated groups and
organizations in this fashion usually enhances the possibility of coordinating
and controlling the overall disaster response. In some cases, though, such a
convergence of disaster-involved personnel may tax the size and facilities of
a civil defense emergency center. Following the 1964 earthquake, for example,
the number of persons who became involved in emergency activities at the small
state civil defense headquarters was so great that severe limitations were
placed on the organization's operations. At one point during the emergency
period, over a hundred persons -~ including CD expansion personnel and repre-
sentatives from other agencies -- were attempting to carry out emergency
activities in the civil defense headquarters building which normally had to
accommodate only the several members of the core civil defense staff. The
building was so cramped that it was difficult for those present to merely
walk from one area to annther in order to consult with someone. Eventually,
mobile trailers were placed adjacent te the building and this alleviated the
problem to some degree. Similarly, during the Northcentral f{lood threat, the
state c¢ivil defense operations expanded from a five- to a twenty-man operation.
4s a result, it became necessary to move the flood operations center to larger
quarters.

Civil defense organizations, then, expand their structures during
disaster situations to include regular and emergency volunteers, and personnel
from other government departments and agencies, and this is reflected in the
internal patterns of authority and control of such crganizations. The author-
ity and control patterns of expanded civil defense units will be the subject
¢f the final section of this chapter.

Expension and Internal Patterns of Authority and Control

The mobilizatica and subsequent structural expansion of a civil defense
office during disaster is followed by a number of changes in its authority
structure, Some of these changes may grow out of preplanning, while others
may occur on a spontaneous basis. Whatever the case, the authority structure
of a civil defense organization during a disaster may be quite different from
its authority arrangements prior to such an event,
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First, the mobilization and expansion of a civil defense organization
results in the fact that certain persons assume manifest authority who pre-
viously had had only latent authority in the organization. Such persons would
be. regular voluntecers and government officials with sccondary civil defense
responsibilities. Their authority is generally latent in the sense that it
is activated only when they assume active civil defense roles. And since they
do not assume such roles on a day-to-day basis, they normally do not exert
authority in civil defense. However, this is all changed once their roles are
activated with the disaster mobilization and expansion of civil defense.

Because of their prior contact with civil defense, regular volunteers
and government appointees may have a general idea of the nature of their
emergency authority. For example, they may have exercised such authority in
previous disaster situations involving civil defense. The extent that they
are, in fact, familiar with the authority expectations of civil defense will
influence the effectiveness with which they exercise their emergency authority,
and the degree ro which they stay within its limits,

In contrast to regular CD volunteers whose latent authority is activated
with the expansion of a civil defense organization, emergency CD volunteers
acquire delegated or deputized authority during disaster. Such delegation of
authority is unplanned in the sense that the emergency volunteers who acquire
it have had no previous connection with civil defense. As a result, the na-
ture and scope of the delegated authority that emergency volunteers assume is
often uncertain and lacking in specificity. Furthermore, such authority is
ephemeral in that emergency volunteers lose their authority along with their
membership in civil defense once the disaster is considered to be over.

Emergency civil defense volunteers tend to have more difficulty exerting
their authority during disaster than regular volunteers. This may have reper-
cussions for the entire organization. Unlike regular volunteers, emergency
volunteers have not had the opportunity to interact with other members of
civil defense prior to the disaster. As a result, they will generally be
unclear as to: (1) their own authority in the organization because it is new
to them, and (2) the authority of civil defense relative to other disaster-
involved groups and organizations. Thus, emergency volunteers may unwittingly
become involved in the authority spheres of other organizational members, or
they may assume authority which belongs to another organization. Obviously,
this kind of behavior by some of its emergency volunteers may impair the
functioning of a civil defense office.

At times, some persons and groups may be functioning under appropriated
civil defense authority. That is, persons involved in disaster activities may
borrow the authority of civil defense by using its rame. Such persons may
actually censider themselves as civil defense members, or they may not. 1In
cither case, the general public or other disaster-involved social units may
react to those persons who have appropriated civil defense authority as if
thev possessed legitimate civil defense authority. And, of course, the civil
detfense organization may have no control over the behavior of such persons;
vet, civil <afense may later be held accountable for the actions they take
during a disaster. During a major disaster in one city, for example, a
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Salvation Army board member on scveral occasions orvdered supplics from local
businesses under the name of civil defense, On each occasion, the supplies
were delivered without a single challenge to the man's claimed civil defense
authority and wmembership, 1t is difficult ewough, then, for a civil defense

¥ organizati~»n to control the behavior of its own members who legpitimately exert

- authority during disaster. And it is even more difficult for such an organi-

zation to control persons who have appropriated its authority.

-4 Finally, the decentralization of decision making is another change fn S

3 control patterns which tends to characterize expanded civil defense offices

it natural disaster, This is usually an adaptation by these organizations to

an overload in disaster tasks.

bDuring normal periods, policy decisions and those with strategic opera-
tional consequences are usually made by such persons as the director of a
civil defense organization and his immediate subordinate who may be designated
as the assistant or deputy director. Also, these chief decision makers usually
have frequent consultations with other members of the organization to make
certain that they are operating in terms of established policy. 1n normal
periods, those perscns who are listed as volunteer nmembers and most government
employees with civil defense responsibilities seldom if ever get involved in
the important decision making of civil defense units, The same can be said ;
of the secretarial-clerical employees of these organizations. This situation E T
may be altered, however, during disaster. ’

ROty
¥

In disasters, persons with leadership positions in civil defense offices 4
are often apt to be unavailable to their subordinates for direction and con~ E
sultation, When the organization is mobilized this generally comes about
= because such officials, as well as other members of civil defense organiza-
tions, tend to experience a task overload during disaster. Yet, it is at this
time that tasks and decisions must be promptly carried out, even by subordi-
nates who may not have the benefit of their superior's advice and direction.
As a result, lower level civil defense members, including volunteevs, tend to
have increased discretion in making crucial decisions and in carrying out
tasks during disaster. In some instances, for example, secretarial-clerical
employees of civil defense organizations have been observed to interpret 3
policies and to make strategic decisions during disaster, Alse, civil defense 3
emergency volunteers have been known to become involved in crucial decision- T
making processes during disaster. Tor example, during one period followiug
> the 1964 earthquake, local CD emergency volunteers were observed making s 1
3 decisions dealing with the allocation of important resources because of the :
necessary preoccupation of official civil defense leaders with other disaster-
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related activities. Often, lower level CD personnel who assume considerably

3 more decision-making authority than normal during disaster and who function .
4 fairly autonomously may later be praised by officials as someone who is a 1

é "true leader" or as someone who is 'mot afraid to act.'" Couversely, those

4 persons who do not exert such initiative during a disaster may later be sub-

ject to criticism., The overall tendency, therefore, is to exceed one's
authority.
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We have indicated in this chapter that civil defense offices expand in
membership in ordet to cope with the demands of natural dizactc.. The expan~
sion personnel of what become civil defense organizations generally includes
regular and emergency volunteers and goverument employees who normally work
in other ageucies and departments. We suggested that the need to utilize
such personnel may create internal uncertainty for civil defense organizations
during disaster, In the next chapter, we will discuss the disaster tasks
undertaken by civil defense orvganizations with their expanded structures,
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CHAPTER V

THE TASKS AND ACTIVITIES QF CIVIL DEFLNSE
ORCANLTZATIONS DURING DISASTER

In this chapter, we will discuss the disaster tasks as.umed by civil
defense organlzations. Civil delfense ovganizations mobilize and expand theirv
structures during disasters in order to carvy out these tasks.

Disasters are responsible for the generation of many tasks and problems
for communities. A disaster, for example, may generate the following emer-
gency tasks and processes within an affected community,

Warning.

. Search and rescue,

Caring for casualties.

. Protecting against continuing threat.

Restoration of continuing community services.

. Caring for survivors.

Maintaining community order.

. Maintaining community morale,

., Information, control, and coordination processes.

.

O™ WN

In the emergency period of a disaster, many community and extracommunity
groups and organizations may become involved in one or more of these crucial
activities and processes. Such involvement may be guided by predetermined
plans and procedures or, as is often the case, it may represent emergent
behavior which has little basis in pre-disaster planning or experience.
Furthermore, the tasks that organizatlons assume under disaster conditions
may be identical or similar to those activities in which they are normally
involved, or they may be quite diffurent.

Normal civil defense activity, as previously menticned, includes iden=-
tifying and stocking public fallcut shelters, recruiting and training radio-
logical monitors, developing disaster plans, public information work, and the

iike. Dburing disasters such activities are set aside and civil defeuse organ-
izations become involved in disaster-relevant tasks,

In general, the emergency tasks of civil defense organizations fall into

two categories: administrative-support tasks, and operational tasks., We will
initially discuss the latter type of civil defense disaster activity.

Qperational Tasks

Civil defense operational tasks are often assumed by regular civil
defense volunteer groups and units such as auxiliary police and fire groups
during disasters. The activities of these kinds of civil defense volunteers
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are operational in the sense that they are performed in the field. The
activitics of police auxiliaries, for example, are usually performed out in
the disaster area and they involve "doing something' or becoming directly
involved in disaster relief work rather than contributing administrative or
indirect support. The activities of the operational personnel of civil
defense are in one sense, then, "blue collar" activities.

The 250 civil defense auxiliary policemen activated during the Midwest-
ern explosion, for example, engaged in such tasks as search a | rescue, first
aid, traffic control, and security. All of these activities were performed
at the scene of the disaster. Also, the civil defense police and fire auxil-
iaries activated following the chemical plant explosion also assumed emergency
tasks at the disaster site. And finally, during the Hurricane Dora 1isaster
in the South, civil defense auxiliary policemen wcre sent into the disaster
area to provide security in the many emergency shelters that were opened,

Emergency comnunications are vitally important during disasters. In
some instances when the disaster impact is widespread, standby means of com-
munication may be the only kind that are operative. However, even when usual
means of communication have not been drastically disrupted by the impact of a
disaster agent, such additional sources of communication as amateur radio may
prove invaluable. Recognizing this, many civil defense organizations have
affiliated amateur radio clubs which can become involved in disaster field
operations when they are needed. Mention has already been made, for example,
of the civil defense amateur radio group in the Midwest whose members went
into the field with their radio gear to spot tornadoes. The work of this
group contributed to the generation of a successful general public warning
and response prior to the impact of the devastating tornado.

The relaying of information to concerned friends and relatives about the
well-being of the residents of a disaster area is an important task which can
sometimes be performed by civil defense radio units in the field. Following
a California dam disaster, for example, the civil defense units from a nearby
town established mobile communication posts around the disaster area. Upon
the request of persons residing in the affected area, information concerning
their safety was relayed by radio to their relatives and friends from these
field communication posts manned by civil defense volunteers.

In the examples cited above, the civil defense operational tasks were
carried out by regular volunteers, yet this is not always the case. Important
field activities may also be assumed by persons having no pre-disaster rela-
tionship with civil defense. Following a 1964 earthquake, for example, local
civil defense volunteers were involved in many emergency activities, including
search and rescue. All of the civil defense volunteers involved in the
search-and-rescue effort, even the person appointed to coordinate it, were
emergency rather than regular volunteers.

Local civil defense organizations tend to become more involved in direct
or operational functions and activities during disasters than state civil
detense organizations. The latter tend to perceive their function as strictly
coordinative or administrative. 1In contrast, local civil defense organizations
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usually perceive field activities as legitimate functious ol thelr orgeniza-
tiong and they may prepare te assume these as well as more supportive and
administrative type duties. Also, since in mogt instances they are closer te
the ongoing disaster activities than thefr gstate counterparts. tocal clvlld
defense organizations may feel more pressure to become directly involved in
them., Turthermore, direct ficld activities are in manv ways more visible to
the genaral public than administrative activities and accordingly some local
civil defense officials feel chat credit from their leocal commmitios for
thelr disaster iunvolvement is related to the eoxtent to which their organiza-
tions are involved in field activities. Such credit, of course, may be naccs-
sary if an organization is to receive continued public support after the
disaster period,

Administrative Tasks

While civil defense organizations become involved in disaster ficld
activities, the bulk of their activity is of a supportive and administrative
nature. Indeed, most civil defense officials, at both the state and local
levels, perceive thea carrying out of such functions as the primary role of
their organizations. The most frequently found statement of civil defense
responsibility during disasters says that such organizations are to "coordi-
nate" the emergency relief response to disaster. Evidently, this general
statement is taken by most c¢civil defense officials to mean that their organi-
zations are to assume primarily administrative functions,

We have mentioned elsewhere that the collection of groups and organiza-

can be viewed as a super or synthetic organization. To some degree, local and
state civil defense organizations become the administrative or managerial arms
of these synthetic organizations, while such organizations as the police, fire,
and public works function as their technical or operational units, It is the
job of technical units in organizations to produce something which will be
used by the organization's customers, In tha case of disasters, the customers
of the synthetic organization ave the affected persons in the community, i.e.,
the public; and the products of the synthetic crganization are the emcigency
services such as search and rescue, warning, caring for casualtics, ctc.,
"produced" by the police, hospitals, and its other technical units,

It is the job of managerial uunits in ovganizations: to mediate belween
their technical univs and those who use the organization's products, to pro-
cure the resources that are needed by the technical units so that they can
continue to carry out theirv operational functions, and to control the techni-
cal units by establishing operational priorities and making organizational
policy. The latter managerial function, i.e., control, is usually not assumed
by civil defense in the casc of the synthetic organization and we will discuss
the reason for this in the next chapter; however, the other two managerial
functions are to some extent assumed by civil defense insofar as the disaster-
generated synthetic organization is concerned.

tions which become involved in emergency relief activities following a disaster
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As the managerial units of synthetic organizations, for example, civil
defense organizations usually try to seek out needed resources for the police, s
hospitals, public works, and other operational units. Also in terms of their E
managerial role, civil defense organizations often assume the task of mediat- '
ing between such operational or technical units and the customers (i.e., the
public) of the synthetic organizations., This includes determining what the
public needs in the way of disaster services so that feedback can be made to
the technical units, and informing the public what is being done by the
synthetic organization in its behalf.

Usually, these administrative and support functions assumed by civil
defense organizations are carried out at their headquarters or emergency
operations center, rather than in the field. Also, it is these kinds of tasks
that the cadre and the bulk of the government-anrpointed civil defense members ¢
are likely ro engage in. To the extent that the field or operational tasks
are of the "blue collar" type, these administrative activities are of the
"white collar" variety.

Much of the management function of civil defense organizations during
disaster situatiun. has to do with emergency information. Frequently, this
entails both the collection of needed information and its dissemination to
other organizations as well as to the general public. If a disaster agent is
of the progressive type, civil defense communication efforts may assist in
preparing the public for the emergency prior to the actual impact of the agent.
For example, after acquiring information about Hurricane Dora from the weather
bureau, a local civil defense office took the following course of action:

We began to check up on all the radio stations, all the television T
stations. We put out announcements to the people that Hurricane
Dora posed a threat to their area and for everybody to take proper
precautions. That began at 11:50. By a little after 1:00 we had
contacted 12 radio stations, 2 newspapers, and 2 television sta-
tions with that essential information. Our concentration was
almost total. We got almost 100 percent saturation. Anybody who
had a radio on and was in listening distance . . . had a chance to 3
know Lhat we were in danger and that we had better prepare for it. E

h T St e il 2
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Similarly, prior to the Northcentral floods, the state civil defense organiza-
tion put out emergency news releases and information regarding the flood
danger. News briefings for representarives from the mass media were also

held at the civil defense flood control center. Such preparatory activity

is possible, then, when the disaster agent is a progressive one.

s

Usually after a disaster agent has actually struck an area, the collec~
tion and dissemination of emergency information is one of the major tasks of
civil defense organizations throughout the entire emergency period. During
this period, c.vil defense headquarters may become a collection point for
disaster-relevant data. This is particularly true when the civil defense
headquarters becomes the headquarters and nerve center for the majority of
the disaster-activated groups and organizations, When this happens, consider-
able information can be funneled from operational units in the field to their

RS e AR
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representatives at the disaster headquarters, thus becoming available to civil
defense cfficials. Some groups and organizations in disaster subcultural
areas routinely establish such information collection points at civil defense
headquarters whenever disaster threatens.

The management role that civil defense organizations often assume for
the operational or technical units of the synthetic organization can be
clearly seer with regavd to the dissemination of information to the public.
Civil defense organizations, for example, are frequently responsible for
releasing inlormation from disaster headquarters regarding what disaster-
activated groups and organizations are doing for the public's welfare, when
such groups and organizations expect to have services restored, and informa-
tion concerning the things the public can do to facilitate the work of the
emergency units. Thus, in such cases civil defense serves as the mediating
link between the synthetic organization and the public (sce fig. 2),

In addition to releasing emergency information to the public via the
mass media, civil defense personnel spend considerable amounts of their time
during disasters answering individual telephone inquiries when telephones are
still operative. In one city during Hurricane Betsy, for example, civil
defense received numerous calls from persons who wanted information about
where the nearest shelters were located and how they should secure their homes
during the storm. During a flood in a mountain state, the telephones at vil
defense headquarters were constantly busy with people asking such questions
as, "'Should we evacuate?", "How fast is the water rising?", '"What agencies
are involved in emergency activities?", etc. And as a final illustration, in
a Southeastern city during Hurricane Dora civil defznse personnel were kept
busy with calls from the general public wanting to know where food could be
secured and where evacuation assistance could be acquired. 2Dy passing on
answers to such inquiries, civil defense functioned as the mediator between
the public and the operational emergency units; this served to link those with
a need to those who had the capacity to meet it (see fig. 3).

Civil defense's success in carrying out this informational role during
disasters, of course, is dependent upon its ability to stay '"in the thick of
things" and to have ready access to the sources of information, i.e., access
to those groups and organizations that are out in the field or their repre-~
sentatives. If a civil defense organization cannot make contact with such
groups and organizations during a disaster, it will essentially be isolated
and its ability to play an important role with regard to emergency information
will be significantly impaired. In an earlier study, Rosow reports, for exam-
ple, that following the Worcester tornado the local civil defense organization
was hampered in its operations because it did not have access to information
regarding what was happening in the field,l

Finally, the role of civil defense in disseminating emergency informa-
tion may be hindered by the existence of competing and sometimes unreliable
sources of information. Following the Northwestern earthquake, for example,
civil defence officials found it difficult to control the dissemination of
inaccurate information to the public by some broadcasting officials. As a
result, this situation to some extent undermined the faith of the public in
official civil defense emergency information releases.
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The other major function of civil defense, as the managerial component
of the synthetic organization, is that of procuremenrt, Needed disaster re-
sources are often located by civil defense for operational groups and organi-
zations so that they can continue to "produce' disaster services for the
public. Such procurement may involve the location of a needed resource for
a particular organization right in the synthetic organization itself, i.e.,
among the other involved emergency units. This, then, entails the redistri-
bution of the needed resource from one unit in the synthetic organization to
another. Civil defense, therefore, not only provides a link between the syn-
thetic organization and the public, but it provides a vital linkage between
the operational units within the synthetic organization as well. Also, civil
defense can sometimes make available to other emergency groups and organiza-
tioss items from its own arsenal of resources such as medical supplies and
emergency communication and generation equipment,

The procurement activity of a civil defense organization may also entail
locating and securing needed resources outside of the affected community or
area. This type of procurement is usually done at the state civil defense

level.

There are numerous illustrations from recent disasters of the involve-
ment of civil defense organizations in the emergency supply and distribution
process. In a Gulf state during Hurricane Betsy, for example, most of the
coordination effort of the local civil defense organization consisted of
linking those who needed such resources as manpower and equipment with those
units who could make them available. Following the Midwestern explosion,
civil defense was responsible for locating badly needed emergency equipment
such as jacks, acetylene torches, wrecking bars, a mobile crane, etc.; this
equipment was utilized by the police, the fire department, and other disaster-
activated organizations to extricate trapped victims. Civil defense had a
detailed inventory of emergency supplies available in the community which was
useful in quickly locating such equipment. After the plant explosion in the
Northeast, the local civil defense office became a center for procuring sup-
plies and equipment. The work of the civil defense personnel along these
lines was responsible for the prompt arrival of foam trucks, gas masks, and
emergency <rews and equipment needed by firemen and other emergency personnel
at the disaster scene. Finally, during the Northcentral floods the state
civil defense organization received numerous requests for emergency equipment
and personnel at its flood disaster operations center. Much of the staff's
time was spent locating these needed resources.

In some instances, civil defense organizations have pre-disaster
knowledge concerning the location of disaster-relevant resources and capabil-
ities in their respective communities and areas. However, in most cases, this
is done on an emergent, trial and error basis during an actua’ disaster.
Obviously, prior knowledge of available emergency resources in the form of
inventories would enable civil defense organizations to more rapidly procure
assistance for these in need, whether it is the general public or units of the
synthetic organization, Unfortunately, such preplanning usually has low pri-
ority relative to other organizational demands.
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To summarize, we noted in this chapter that civil defense ovganizations
become involved in both operational and administrative activities during
natural disasters, with the latter type receiving the most attention. We
suggested that civil defense organizations can be viewed as managers of the
synthetic organizatious which develop to handle the problems produced by 3 3
disasters., Civil defense organizatiouns, for example, provide the public with
feedbavk as to what disaster-activated groups and organizations are doing for
its welfare., And finally, they procure nseded vesources for the general
public as well as the emergency-involved social units.

It should be noted in vetrospect that there is considerable discontinuity
from the normal day-to-day functioning of the civil defense office and the
tasks and responsibilities which it sssumes as a civil defense "organization"
in emergency conditions. 7This is particularly true of the administrative
responsibilities which are acquired in emergency. For example, there is very :
litcle prior experience in the collection and dissemination »f emargency ¥
information; little experience is also acquired in the development of adminis-
trative skills. This means that nuch of this has to be learned on the spot
under emergency conditions. While learning does occur that way, it is probably
gtill true that there is greater discontinmity between pre-disaster and post- 4
dizas ter activities within civil defense organizatione than would be found in j
most other organizations, such as police, fire. and hospitals, which tradi-
tionally becore involved in emergency aztivity.
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1. Trving Rosow, "Authority in Natural Disasters," mimeographed manuscript

(Columbus: Disaster Research Center, The Ohio State University, 1968).
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CHAPTER VI

THE AUTHORTTY RELATIONS AND JURISDICTION
OF CLVIL DEFLENSE ORGANIZATIONS DURING DISASTER

Authority vefers to the likelihood that a given command will be obeyed.
As such, it is recognized as one of the key dimensions of human interaction.
Without its legitimatiou in some form or another, it is difficult to conceive
of the possibility for organized behavior. Governments and other bureaucratic
organizations, for example, are able to function because they are invested
with legal or enacted authority.

Authority arrangements are crucial during both crisis and noncrisis
periods. 1In some respects, however, authority is even more crucial during
periods of crisis such as during disaster; this may be particularly true with
regard to intergroup and interorganizational authority relations. During
nonerisis periods, the various groups and organizations of a community can
function in a fairly autonomous fashion., However, during disaster, if a com~
munity is to respond effectively and rapidly to disaster-generated problems,
substantially greater collective decision making and coordination will be
required of its groups and organizations. This entails the delineation of
authority and jurisdiction among the disaster-relevant groups and organiza-
tions. TIf this is not accomplished, the result may be the overlapping of
responsibilities, duplication of effort, and the neglect cf some important
emergency tasks.

Sometimes the areas of responsibility and authorai, of disaster-relevant
social units have been predetermined, e.g., through disaster plans. Too
oftein, however, as we have mentioned before, these things are not planned and
therefore their development takes on a trial and error character. Yet, even
wvhen authority and jurisdictional spheres have been mapped out by disaster
planning, the nature of disaster is such that it is ur.ikely that all such
problems can be either aunticipated or prevented.

In this chapter, we will disruss the authority and jurisdiction of civil
defense organizations during disaster vis-a-vis other disaster-activated
groups and organizations. In many respects, this is one of the most serious
problem areas for such organizations, This is generally true because civil
defense organizations frequently have uncertain authority during natural
disaster and/or becaus- other disaster-involved groups and organizations may
fail to acknowledge the legitimacy of their claim to authority.

Uncertain Authovity and Responsibility

While civil defense organizations are expected to become involved in
natural disaster operations, it is ofter unclear as to what duties they should
perform and what authority they possess relgtive to other public agencies and
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organizations. 1In some instances, both civil defense officials and officials
of other agencies may be similarly uncertain about this, A mountain state
flood is a case in point. Within the affected community, the role of civil
defense was not clearly defined. While some city officials felt CD should
assume responsibility for the entire effort, it was clear that the local
director, as a part-time appointee with a staff of volunteers, had only
limited capabilities to provide overall coordination and control. Local CD
had never received much support in the community either from elective offi~
cials or the technicians among the city em,loyees In addition, although a
capable man iu his own right, the director himsel was unclear concerning the
responsibilities of his office in natural disasters., Thus, the civil defense
staff spent much time the first night of the flood and the forenoon of the
next day discovering what they could and should do in the emergency.

On the other hand, some civil defense organizations have utilized the
"lead time" {i.e., the time prior to the impact of a disaster agent) afforded
by a progressive disaster agent to ¢larify authority relationships. Prior to
the Northcentral floods, for example, state civil defense officials held
meetings with officials from other disaster-relevant agencies to outline
authority relationships and disaster responsibilities. State CD officials
attrih»uted the relative absence of authority and jurisdictional disputes
during the flood emergency operation to such efforts.

Other things being equal, it appears that there is a tendency for the
natural disaster task domains of civil defense organizations to be less un-
certain in disaster subcultural areas. This is related to their greater
institutionalization in these disaster~prone areas, and to the fact that they
may have been frequently called upon to operate alongside other emergency
units, thus having the opportunity of establishing fairly definite task and
responsibility spherves.

Yet, natural disasters can create unanticipated contingencies that
sometimes cause a blurring of organizational task and authority domains even
in areas characterized by disaster subcultural patterns. For example, a
hurricane disaster subculture appears to have evolved to some degree in many
Gulf Coast cities and the patterns of this subculture include the delineation
of the disaster tasks of emergency organizations, including civil defense.
However, during the emergency relief operation following Hurricane Betsy, a
dispute arose in one community between the local civil defense organization
and the Red Cross over the jurisdiction of the emergency sheltexr program. In
terms of a formal agreement, the Red Cross had the authcrity to operate the
public shelters. During the disaster, however, the demand for emergency
shelter was according to civil defense officials, greater than the Red Cross
had prepared to handle. As a result, civil defense became involved in pro-
viding shelter for refugees. One civil defense official put it this way:
"Under an arrangement between the state and the Red Cross, the Red Cross is
vresponsible for disaster shelters, However, the refugees were of such a mag-
nitude 1 fele that we had better get into this shelter program real quick."
Because civil defense became involved in the shelter program, some conflict
developed between it and Red Cross.
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In generai., disputes over evmergency task domains are not unconmon
between civil defease and organizations with a voluntary membership character
such as the Red Cross. Like civil defense, the Red Cross often assumes social
service and support tasks during disaster, as well as the residual emergency
tasks which have not been assumed by the more institutionalized emergency
orgarizations such as police and fire departments. As a result of generally
functioning in the same task areas during disaster, such organizations some-
times overlap in terms of specific emergency activities. TFollowing the Mid-
western explosion, for example, civil defense and the Red Cross experienced
come overlap in their emergency activities. While Red Cross representatives
were compiling lists of the dead at the explosion site, the county civil
defense director insisted that al!l welfare inquiries should be directed to
the disaster site, since that was the location of the command post. lowever,
the executive director of the local Red Cross chapter thought that all such
inquiries should be handled at its own headquarters. The conflict was quickly
resolved when chie executive director telephoned the CD director and indicated
that the Red Cross was expected by the public tn handle such activity. He
declared that a casualty list would be sent out only when it was completed and
that CD could do whatever they wanted with it at that time. While this con-
flict was quickly resolved it indicated potential sources of disagreement
between the two organizations. As long as the two groups had a large overlap
in functions some disagreement was inevitable. Similarly, Rosow in an earlier
stuay vreports that in Worcester following the tornado the local civil defense
organization and the Red Cross experienced considerable overlap in their
emergency activities, particularly with regard to the registration and relief
of disaster victims.i

This kind of overlap in emergency functions between CD and similar
organizations is sometimes due to more than the existence of amorphous task
and authority domains. Like civil defense, the Red Cross and Salvation Army
must also be concerned about public support, since their normal activities
are similarly not viewed by outsiders as central to the public's welfare.
Sometimes during disaster, then, these organizations overlook even well-
delineated task and authority domains in order to ''get into the thick of
things'" so that they can legitimize their claim for public support. Thus,
this may result in these organizations assuming overlapping emergency
functions,

Contested Authority

Earlier, we suggested that civil defense organizations function to some
degree in a managerial capacity for disaster-generated synthetic organizations
by doing two things: by providing the operational units of synthetic organi-
zations with many of the resources they need to continue producing disaster
services for the public, and by mediating between these operaticnal units and
the public. The managerial units of most organizations, however, also perform
a third function, i.e., control. Thus, in order for a civil defense organi-
zation to completely function in a managerial role for a synthetic organiza-
tion, it too would have to function in a control capacity, i.e., direct and
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control the emergency activities of its operational units. Usually, however,
the authority which would enable a civil defense organization to do this does
not evolve.

Civil defense organizations are usually potential sources of coordinative
authority during natural disaster. And sometimes when they attempt to exert
such authority over the overall disaster vesponse of a synthetic organizat.on,
or over important segments of that response, the legitimacy of this is chal-
lenged or not acknowledged by other groups and organizations.

Following the Midwestern explosion, for example, a civil defense official
attempted to coordinate the distribution of the injured to hospitals so that =
the hospitals closest to the scene would not become overloaded, Tirst, he
attempted to determine the conditjions at different hospitals and then he E
directed ambulance drivers to particular ones in such a way that the distribu- ’
tion of patients would be fairly even. However, the ambulance drivers did not
follow the directions of the civil detense official; apparently, they did not
recognize the right of civil defense to coordinate and direct their efforts.
As a result, the distribution of patients to hospitals in the community was
far from even,

The mountain state flood provides an illustration of how the authority
of civil defense to coordinate emergency measures may be actually challenged
by another agency. During the entire emergency period as the crest of the
flood approached the city, there was jurisdictional conflict between the -
office of the city engineer and local civil defense, At first, when civil -
defense did not attempt to control or coordinate much of the local activities,
there was not much disagreement. The two offices operated somewhat indepen-
dently. However, after the proclamation of the governor, indicating that
civil defense would be the official coordinating agency, there were several
sharp verbal clashes between officials from the two offices. An impasse was
reached with the city engineer’'s office coming to handle most of the activity
in the city and in some of the adjacent suburban areas. The local civil
defense coordinated information and took upon itself whatever else was not
being handled at the civic center office,

For civil defense organizations to exert authority and control over
important disaster activity may be even more difficult and uncertain when
volunteers are heavily involved in the attempt. A Northwestern flood is a
case in point., Throughout the disaster, the local airport was one of the key
centers cof emergency activity. The airport served as a logistics center as
several hundred thousand pounds of emergency supplies were flown there from
outside the city. Also, from this point thousands of vesidents were evacuated
to anotheyr city. State civil defense officials delegated authority for
directing the important activities at the airport to a group of volunteers.

In terms of our previous discussion, these were emergency volunteers since
they had had no prior connection with civil defense,

The authority of these ecivil defense volunteers, however, did not go
unchallenged. Resistance came from the National Guard who had some members k- -3
of their organization theorctically assigned by state civil defense officials 5
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to work in support of the volunteevs al the airport. There was some feeling
in the Guard that a civilian volunteer group could not effectively divect .n
operation as important as the airpert logistics center. On several occasions
Natiounal Guard otfficers contested the authority of the civil defense volui-
teers by making decisions that the volunteers had been authorized to make.
Also, Guard officers sometimes countermanded rhe orders that had becn given

by the civil defense voluntcers to Guardsmen who had been assigned to work
under them. The civil defense volunteers were aware that their authovity was
being undermined; yet, being emergency volunteaes with no previous involvement
with civil defense, they were uncertain as to 'hé grsct pature of their author-
ity. Meetlings between civil defense officiale an® the CGuard finally resolved
this dilemma. However, up until this point, the si-uation proved to be quite
troublesome.

Iu general, an organization which is usually not viewed as having the
capacity for leadership, i.e., men, equipment, relevant expertise, ete., will
fird it difficult to get other groups and organizations to recognize its claim
for authority to direct disaster activities. This is true even when the or-
ganization has been officially designated such authority. Civil defense
organizations are often perceived by other emergency groups and organizatious
as not pcssessing the capacity for leadership. This is, of course, the result
of their generally uncertain position and support in most communities and
their need to rely upon volunteer and quasi-volunteer personnel rather than
full-time professional members.

Organizations with highly trained professicnal personnel are particularly
prone to view civil defense units as amateur organizations and to challenge
the legitimacy of their authority to direct disaster activities on this basis.
In an earlier study Rosow, for example, found that the police in a Northeast=-
ern city viewed civil defense in this fashion during the tornado dircaster.
For example, one interviewee expressed it in the following manner:

A disaster like this is really a police job, it's a police
cperation., But in an emergency, the police are subordinate to
civil defense according to state law., . . . This
hands of the police department, But what the hell do guys over
in civil defense know about something like this. Nothin'. Why,
hell, it t-»>k them three hours to get themselves untangled and
get one siugle rescue team out there, Big deal! Can you depend
on people like that? They got nice guys over there ~-- personally
nice T mean -- and a couple of them are capable. But they don't
know anything about handling emergencies -- any kind. And they
have no real organization. You just can't expect them to know
what to do when something like this happens. Sure, they can help
just like anyone else. Bul they can't run a show like this.?

What resulted was a separation of leadevship from formal authority; that is,
the police exerted the lesdership although civil defense possessed the offi-
cial authority in the disaster.




There are circumstances which facilitate the exertion of leadersliip
and authority by civil defensc organizations during natural disaster. These
conditions or circumstances include: the firm suppori of civil defense
authority by such officials as the mayor or governor, the absence of competing
authoritics, and the presence of a real capacity to exert authority. During
the Northwesternt carthquake discster, the presence of the governor at the
state civil defensce headquarters gave support to that organization's claim of
cmergency coordinative authority. Similarly, the support of the local mayor
during Hurricane Betsy bolstered the claim of the local civil defense organi-
zation to coordinative powers. The relevance of the absence of competing
authorities is demonstrated by the role of state civil defense organizations
in some small communities during disaster. For example, during the North-
central floods, state civil defense officials found it necessary to exert
considerable authority and leadership in some areas because of the absence of
effective leadership at the local level. The importance of civil defense
leadership capacity seems to be fairly well demonstrated by the data on
disaster subcultures. For example, it seems that there is a tendency for
civil defense organizations located in disaster subcultural areas to more
consistently carry out important leadership roles during disaster because of
their greater institutionalization and their greater resources such as disas-
ter plans and experienced members.

Rosow reports that all three of the conditions which tend to facilitate
the exertion of authority by civil defense organizations during disaster pre-
vailed in a suburban community during a 1953 tornado disaster in the Northeast.
During the disaster the emergency authority system consolidated around the
civil defense director because: he had a small but viable civil defense
organization with some modest preplanaing; there were few persons in the town
capable of competing with him for authority and leadership; and the mayor of
the town legitimated the civil defense director's authority by supporting his
decisions and generally reassuring him,

In the preceding discussion, we left out questions dealing with guthority
relations between civil defense organizations during natural disaster. This
will be considered in the next and final section of this chapter.

Authority Relations Between Civil Defense Organi.ations

Both local and state civil defense organizations may become involved in
~mergency activities when disaster strikes a wide area. And in such cases
questions of authority and jurisdiction sometimes evolve,

Usually, state civil defense officials are eager to acknowledge the
jurisdiction of local civil defense organizations over their own areas. When
a local organization has established an adequate disaster operation, state
officials mayv remain pretty much in the background while concentrating on
emergency activities at their own level. For example, while commentating on
the situation during Hurricone Dora, one state civil defense otficial
observed:
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We got a lot of calls that should have pone to the local Lgivll
dofonsg/ operation, to the county. And we try not to pet involved
In the local operations. In other words, it a man was calling

from B County f{or a generator or a pump we'd turn him over
to the county because this office is to cvordinate state action,
not the county. and wmany of the people of course look down in the
telephone book and the first civil delense thev hit thev call. of
course if we started interfering with the loeal operation, il we
were trying to assist county people and the county's doing it, then
wve got a mix~up, (t'll confuse the issuc,

Local civil defense organizations are expected to organize and have
jurisdiction, then, over their own prass roots disaster operations. And the
role of the state civil defense organizations is expected to be that of mar=
shalling state resources and providing the local organizations with state
assistance as it ls required. Also in this connection, state and local civil
defense orpanizations are supposed to function in a liaison capacity for their
respective levels. A local organization, for example, is expected to screeun
requests for ctate assistance made by local people, making certain that a
requested resource or service is not available at the grass roots level before
passing it on to the state level through the state civil defense organization.
In turn, the state civil defense organization is supposed to locate the needed
resource or service at the state level and then pass it on to the grass roots
level by way of the local civil defense organization. This expected relation-
ship between local and state civil defense organizations during disaster is
illustrated in figure &.

However, this clear-cut division of authority and subsequent channeling
of requests is sometimes not realized. For example, there are times when
state civil defense organizations become more directly involved in local
disaster operations than they care to. Likewise, there are cccasions when
official channels for requesting and allocating disaster vesources are not
followed. And when the respective jurisdictions of state and local civil
defense organizations are ignored, problems may occur.

After the 1904 earthquake, for example, as we mentioncd previously,
separate state and local civil defense operations were cstablished in the
same city. On some occasions during the disaster state civil defense dealt
directly with local residents and organizations in allocating resources,
instead of working through the local civil defense ovganization. Similarly,
in some cases local civil defense officials went dirvectly to state agevcies
for resources and services instead of coordinating through the state civil
defense organization. These occasional jurisdictional and coordination
breakdowns led to some duplication of effort. Part ol this situation did
stem from communication problems brought on by the carthquake; for example,
normal means of communication were badly disrupted and it was not always easy
for groups and organizatinons to make contact so that they could coordinate
their efforts. Part of the problem was also based, however, cn the naturc of
the internal structurc of the two civil defense organizations and the manner
in which they were viewed by the rest of the community,
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Purine the cmergency period in this commanity, the peneral public as
well as many ot the disaster~activated groups and erzanizations oteen taited
to difflfeventiate between the state and local civil defense organizations.
This was undoubtedly due to the genevally low visibility that these (wo or-
ganizations had in the communily prior to the disaster. As a result, demands
were often made on the two organizations during the disaster without regard
for their separate jurisdictional boundaries, Ocecasionally, for cxample.,
Local groups went directly to the state civil defense organization for disas-
ter assistance, instead of turning to the local civil defense crganization.

Also, as we noted in an earlier chapter, both state and local civil
defense organizations acquired a considerable number of voluntezr wmembers
during the disaster. Like the general public, many of these volunteers wvere
unfamiliar (at least during the carly stages of the disaster) with the juris-
dictiouns of the two civil defense organizations, As a result, voluntecers in
one civil defense organization somerimes met requests that should have been
handled in the other organization,

The occasional disregarding of civil defense jurisdictions that occurred
in this community was not all unintentional, however. Some of this was done
intentionally because of time pressures. TFor example, during the disaster thc
local civil defense organization was officially supposed to channel requests
for military assistance through the state civil defense headquarters. But
because of the requirvement for speed, during one point in the emcrgency period
local c¢ivil defense with the approval of some military officials bypassed
state civil defense and presented their requests for assistance directly to
the military command. According to some officials, this was done in order to
"eut the red tape."

Finally, jurisdictional lines between state and local civil defense
organizations arc sometimes ignored on those occasions when state civil defense
organizations find it necessary to become overly involved in disaster relief
operations at the grass roots level. This usually happens when a local civil
defense organization seemingly does not have the capacity to organize an
effective disaster operation. A 1967 flood is a case in point; in this in-
stance, the state civil defense organization assumed control over civil
defense functivns in the community during the digaster, One of the main
reasons that this occurred was that given the enormous size of the flood
disaster the state rather than the local civil defense organizatiuvn = e viewed
as possessing the skills and resources required {ov organizing an eft. .cive
emergency operation. Acknowledging the desirability of local direction of
community disaster operations, state officials reported that they reluctantly
became directly involved in the situation.

In summary, wa suggested that civil defense organizations often experi-
ence 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 unot acknowledged as legitimate by other
disaster-activated social units. Illowever, as we indicated, there are condi-
tions which facilitate the exercise of leadership and authority by civil
defense organizations during natural disasters.
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local and state civil defense organizations may become
activated during the same disaster. When this ovccurs, questions reparding
their respective authority and jurisdiction may arise. Often, local and
state civil defense crganizations establish separate operations and work in
On other occasions, however, authority and jurisdic-

Fiually,

support of one another.
tional spheres may be breached.
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CHAPTER VII
IMPLICATIONS FOR A NUCLEAR CATASTROPHE

In these concludirg pages, implications concerning the operations of
local civil defense units will be projected into ti.e more inclusive context
of events which might occur in a nuclear catastrophe. The basic assumption
made here is that the range of problems experienced by the local civil defense
unit in a disaster setting would be similar to those which would be encoun-
tered subsequent to a nuclear catastrophe. Where there are differences, they
can be visualized primarily as ones of degree. With the cxception of the
specific form of secondary threat, i.e., radiation, and the probability that
a wider geographical area will be involved, a nuclear explosion would not
create essentially different problems for community response.

Given this assumption of similarity, it is perhaps appropriate to review
some of the more problematic aspects of the operation of civil defense in
disasters. Many of them, but not all, could be expected to be problematic in
nuclear situations. 1t is perhaps well to remember that civil defense has
been traditionally oriented toward poter.tial nuclear situations rather than
other types of community emergency. In addition, civil defense in these nu-
clear situations was visualized as conscituting any and all emergency actions,
not just those actions engaged in by the identifiable community unit called
civil defense. The local civil defense director was seen as constituting the
chief of staff to the officials of civil government in such emcrgency situa~
tions, liow these expectations about the role of civil defense are realized
in disaster emergencies will provide some insight into its potential role in
nuclear emergencies.

It is perhaps necessary to point out that one of the "difficulties"
local civil defense units have experienced in operating in natural disasters
is that national policy is primarily nuclear oriented. Local and state agen-
cies, however, are permitted and indeed encouraged to become involved in other
types of emergencies, including disasters, This discontinuity between national
and local "poliey" provides an initial problem which provides a degree of
ambiguity in conceptions of community responsibility, This ambiguity would,
of course, be resolved in operations subsequent to a nuclear catastrophe.
Other problems, however, would not be resolved in the same wav.

Community Perceptions of Civil Defense

First and critically important in the pattern of cmergency operations is
the way in which civil defense is viewed at the local community level. Based
on experience in disasters, there is a tendency for organizational officials,
both governmental and nongovernmental, to sce civil defense, not as the func-
tion of civil government in emergency, but as constituling a separate emergency

orvanization. This perception. of course, determines how other organizations
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respond to the entity called civil defense. TFor example, the police department
relates, as an organization, to another organization called civil defense
rather than considering their own police activities as a part of the "overall"
civil defense effort.

While civil defensce is scen as an organizational entity, this entity is
also viewed as not possessing particularly significant resources to be used
in emergencies. 1In other words, other organizational personnel within the
community tend to see it as being "weak,'" both in its material resources and
in its capacity to provide manpower and/or leadership.

In addition to being seen as an organizational entity, the civil defense
office is also seen as being a "national' organization, as contrasted with a
local one. Most emergency organizations, such as police, fire, and hospitals,
have deep community roots which result in the generation of community pride
and possession. While, in many ways, civil defense is just as local, the
identification with national problems and the partial support provided from
outside the cormunity tends to reduce the strong community identification for
civil defense. This lack of support and the lack of clarity as to the civil
defense role within the community emergency pattern tends to exclude it from
constant consideration as being an integral part of the emergency effort
within the community.

In large part, the lack of clarity of the function and role of local
civil defense is characteristic of a situation which emerges when any new form
of organization is created. New organizations have to create new relationships
with others. Usually these relationships are developed on the basis of some
exchange of mutual advantage. Most traditional community organizations perhaps
find it difficult to understand the reciprocal advantages to be derived.

Functioning of the Civil Defense Unit in Disaster

The uncertainty of the role of civil defense in community disasters on
the part of other community organizations is reflected in the internal opera-
tions of the civil defense unit. This uncertainty is heightened by the ambi-
guity between national and local policies of involvement. While local CD
directors may be more certain of their potential role in a nuclear situation,
they are likely to be less certain of their role in disasters. This lack of
certainty may be increased by his definition of the uniqueness and lack of
similarity of nuclear situations to disaster operations. The uncertainty is
also aggravated by the fact that other emergency organizations within the
community see the role of civil defense as being different from the way that
the local CD director sees it.

The ambiguity of the role of the CD director in local government is also
important as background to understanding the functioning of CD in disasters.
Particularly in a small community, the person who fills this pogition may be
the sole continuity between the pre-disaster office and the post-disaster
organization, His role then is of critical importance. Based on the concern
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for the possibilities of nuclear attack, local governments were encouraged
by a variety of means ranging from moral to financial to institute a new
municipal role -- that of local CD director. While the initiation of any
new municipal function takes time to become institutionalized, there is added
difficulty in institutionalizing a role which is to be activated primarily in
the future. Consequently, it was often difficult to get local governments to
allocate extensive resources, even with federal help. As a local official
with no immediate operating responsibility and with minimum local support,
the position came to have relatively low prestige within the local government
hierarchy. Compared with other municipal positions, there were both limits
and a minimum of opportunities to accumulate political power. Too, as we
have already indicated, faderal support which helped initiate and maintain
the position carried with it the impression that civil defense was more of a

federal than a municipal concern.

As 3 result of all of these factors, the role of the local civil defense
director was vaguely defined and not clearly understood both by other municipal
officials as well as by the general public. While the local director might
have his emergency responsibilities legally defined, his position is usually
structurally weak. He cannot depend on tradition to validate his authority,
nor does he have visible resources available to strengthen his position. To
assume that this relatively weak position within the local governmental struc-
ture would change to a dominant, perhaps even central position in emergencies
is, of course, unrealistic, While disasters are often assumed to create dra-
matic changes, they seldom do. There is greater continuity to community
evaluations and actual behavior in post-disaster situations than is commonly
imagined, so a weak position is seldom strengthened in such circumstances.

In emergency conditions, the anticipated role of the local CD director
was seen as being chief of staff to the recognized municipal officials, par-
ticularly the mayor. In actual practice in disasters, this pattern of
assistance does not develop. There seem to be two major reasons for this.
First, mayors seldom play the dominant coordinating role in disasters which
is envisaged for them. This does not imply that they play no important part;
they do. Perhaps the best way to visualize a role played by mayors in disas-
t.rs is to suggest they play a "symbolic" function. They tend to symbolize
the unity and continuity of community life. Their concern, as expressed on
television, radio, and other public appearances, is one of reassurance and
maintaining morale while identifying with the tragedy and suffering which cuts
across the community. In many respects, the mayor seems to assume the "emo-
tional" leadership within the community. This is a role that cannot be assumed
by others within the community quite as easily. No one else symbolizes the
total community in the same way that the mayor does, although other elected
officials, clergy, and mass media personnel also can contribute to this func-
tion. Since the mayor cannot be "replaced" in this role, this means that he
does not often become involved in operational tasks and in tasks of coordina-
tion. Much of this responsibility then tends to fall on the local CD director.

There are two other forces which tend to push the local CD director into

operational tasks subsequent to disaster impact. First, psychologically, it
is difficult to maintain an advisory position. There are pressures on all
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organizational officiais to "do something.” Advising and acting as chief of
staff to other municipal officials is scldom perceived by local CD officials
(and by others viewing him) as '"doing something." This pressure tends to move
him into more concrete operational tasks. A sccond, more important factor
pushing the CD director to assume operational tasks is the fact that disasters
create many problems which are new and cutside the domains of traditional
mergency organizations. Most emergency orgarizations define and prescribe
the scope of their activity cither in their organizaticnal charter or by com-
mon agreement. Fire departments fight fires; police departments do not, etc.
Many disaster tasks, however, often fall between existing organizational
responsibilities or are new and, thus, are the responsibility of no traditional
organization, Civil defense directors by "default" become involved in these
unwanted tasks. Personnel have to be recruited to perform these tasks. These
personnel, in effect, become a part of the civil defense organization. And
the CD director has to assume his own "organizational" problems,

Problematic Tasks

The tasks which most often become the "responsibility” of the civil
defense organization are (1) information collection and dfssemination,
(2) search and rescue, and (3) control and coordination of emergency
activities.

Generally, no traditional organization within the community sees as its
emergency responsibility the collection of information as to what has happened
to the community. Each organization tends to ccllect information which is
particularly relevant to its own operations., This means that knowledge about
the effect of impact is diffused throughout the community but nowhere in the
community is this information collected, collated, and stored. After a period
of time, when community officials attempt to make emergency plans based on
incomplete information as well as the duplication of effort, there is the
attempt to centralize the information already collected and to fill in the
gaps where it is nonexistent. Such a responsibility often falls to civil

defense.

As this information becomes available, organizational officials, as well
as the general public, seek it out. Civil defense ofter. finds that it is
responsible for providing news for the mass media, requests for specific types
of equipment, inquiries about victims and potential victims from vrelatives and
friends, the determination of the truth value of certain reports, etc. In
order to fulfill these requests, some type of organizational structure has to
be provided to receive and process information. Thus, local civil defense
becomes operational. (Sometimes, of course, this task is not assumed by CD
or by any other organization within the community.)

A second task which often becomes the responsibility of an operational
CD is search and rescuc. While other emergency organizations often have res-
cue operations as a responsibility, their expectations are to engage in such
tasks on a limited basis, primarily as an adjunct to their major
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responsibilities. This scems to characterize the attitudes of fire and police
departments. In instantaneous-diffused disasters, the scope of damage often
presents a vast area to be searched for potential victims. At the same time,
there are many obvious tasks which seem relevant to the major responsibilities
cf police and fire departments and to which personnel of these organizations
become committed. Rescue activities, thus, are conducted somewhat haphazardly
and consistent search activities are often nonexistent. When this becomes
apparent, civil defense organizations often assume this responsibility. And,
again, civil defense is pushed into operational tasks.

The third area in which civil defense becomes operational is in terms
of what might be called the control and coordination of emergency activities.
At the site of disaster impact, the involvement of many different organiza-
tions with their personnel is necessary since many different skills are needed
to sclve the problems which have been created. Civil defense "officials,”
that is, persons identified with the civil defense organization, often become
involved in the process of attempting to keep this effort moving. At a dif-
ferent level, one in which the total needs and efforts of the community have
to be considered, there are emergent problems of coordination of effort.
Again, civil defense officials often become involved. It is at this level
that the civil defense director comes closest to the expected chief of staff
role. The role of the mayor in such situations, however, varies. The efforts ,
at coordination which emerge in disasters are most likely to take on the form
of a very complex 'brokerage' system where the involved organizations exchange
information, goods, services, and credit. The local civil defense director
often provides the facilities and the setting in which this exchange can take

place.

There are other tasks which have become the responsibility of local
civil defense. In general, one could say that local civil defense is likely
to assume tasks which emerge in disaster situations which are not considered
the responsibility of any other existing emergency organizatior. within the
community., In this sense, the local unit has to assume as operational tasks
"unwanted" and "residual' responsibilities.

The actual tasks assumed would depend primarily on two factors -~ the
nature of disaster impact which might create special unanticipated problems,
and the "coverage'" of responsibilities of existing community organizations.
In the final "assignment'" of responsibility, it is predictable that a certain
amourt of tension will develop between civil defense and two other community
organizations -- the police department and the Red Cross. This is because
these organizations have a broad emergency mandate and, even though they may
not assume operational responsihility for a particular task, they may resent
the assumption of this responsibility by another organization,.

It is perhaps important to add that the optimum conditic.. which tends
to produce operational tasks for the local civil defense units is the diffused
type of disaster. Widespread community impact, which can result from earth-
quakes, hurricanes, etc., would also be characteristic of nuclear impact. 1In
addition, a diffused type of disaster is likely to create the conditions in
which disaster operations are most difficult. Damage to communication and
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transportation facilities prescnts barriers for mobilization, the collection
of information, adequate search and rescue, and control and coordination,

It is also important to note that in the "design' of civil defense for
the local community, it was not anticipated that the local unit would have
extensive operational responsibilities. We are suggesting that it does in
disaster. This is implied in the suggestion of a shift from "office" to
"organization."” This means that personnel have to be recruited for these
tasks and the local director becomes involved in a series of problems which
attend the expansion of organizations -- recruitment, mobilization, training,
task assignment, etc. These operational tasks have to be assumed in addition
to the advisory tasks which he expects. This means that he has more responsi-
bility than he anticipated. In addition, since he is involved in operational
tasks, there is generally no provision for back-up personnel or shift per-
sonnel to replace him. Since most disaster emergencies extend over a period
of time, the problem of fatigue becomes most eritical for the person who may
have the greatest "overall" responsibility.

While the previous sections have concentrated on certain problematic
aspects of civil defense involvement, it is also useful to explore the con-
ditions in which local civil defense units have 'successfully" become involved
in emergency activities in disasters since this will provide insight into
their anticipated role in a nuclear situation,

Conditions of Successful Civil Defense Involvement in Disasters

Perhaps the best overall generalization which can be made concerning
the successful involvement of civil defense organizations in disaster is that
their degree of success is dependent upon their ability to provide the local
community with resources which are necessary for emergency activity. These
resources can be in the form of the skills and knowledge of personnel or in
the form of equipment and facilities.

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 community disasters. There are two aspects to this:
first, the fact of previous involvement in most instances indicates
the accumulation of experience in the definition of responsibility,
the identification of tasks, and the practice of coordination;
second, disaster experience provides the opportunity for other com-
munity emergency organizations as well as the general public to see
the utility and competence of local civil defense.

2. that municipal government provides a structure which accepts and
legitimizes the civil defense function. Local civil defense
directors are found in different governmental units and in different
"levels of importance' within these structures. This is due to the
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fact that there is considerable diversity in municipal administrative
forms. For example, some directors are orga izationally isolated
from che major daily activities of a municipal government. This
rather marginal position could perhaps be justified from the view-
point of efficient municipal administration. A position which has
responsibility for cvents which are both problematic and in the
future is not as organizationally important for municipal adminis-
tration as those offices concerned with continuous daily municipal
responsibility -- e.g., the maintenance of public order, the collec-
tion of garbage, the maintenance of streets, the provision of public
utilities, etc. By contrast, if the position of civil defense
director is structured so that the person is involved in the daily
ongoing process of municipal administration, this tends to create

a situation in which his function is both appreciated and utilized
when emergencies do occur. Attempts to integrate his function into
municipal operations become very problematic during an emergency
when operational demands are pressing. 1If this integration has
already taken place through previous involvement, then the opera-
tional demands can be more easily handled.

that the local civil defense director has the ability to generate
significant pre-disaster relationships among those organizations
which do become involved in emergency activities., In large part,
this condition is more easily achieved as an extension of the pre-
vious one. If local directors are structurally integrated into
municipal administration, they are more likely to develop the con-
tacts which are necessary to develop effective coordination. 1In
certain instances, however, local directors through their long
tenure, active involvement, emergency experience, previous community
contacts, and/or individual abilities are able to develop a network
of personalized relationships with persons in other community agen-
cies which serves as a basis for the development of coordination in
future emergencies. The development of coordination is perhaps most
directly related to the importance given the civil defense position
within municipal government but, in certain instances, the develop-
ment of these personal relationships provides a secondary basis upon
which coordination can be built,

that emergency-relevant resources, such as an emergency operations
center, be provided and the knowledge of the availability of these
resources is widesprecad through the community. There are certain
resources which are normally not a part of any emergency organiza-
tion within a community. These resources may be considered to be
luxuries in the sense that their infrequent use does not justify
their maintenance in terms of the central organizational goals.
There are other resources which are not necessary to any one organ-
ization but are significant in any type of overall community effort.
Local civil defense can provide such resources as a part of the
overall community effort., One specific example of relevant resources
would be the development of emergency operations centers, While
these FEOC's are often justified on the basis of maintaining
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5, communications capabilities, vhe wajor importance is in providing a
location for the reception 'nd storing of information and, as a by~
. product of this, the cente. for coordination of the complex brokerape
‘ system which develops among the various involved organizations. If
< ' relevant information is available, these EOC's become centralized
locations for the coordination process. If such facilities are made
available and are used by communities in actual emergency situations,
3 they generally demonstrate their usefulness, Sometimes, however,
5 these EQC's are seen primarily as locations for technical communica-
> tions facilities and the space necessary for becoming a logical
center of activities is not available. Consequently, they can
become the mere location of the technical transfer of information
without being utilized to guide and coordinate activity. In any

o g case, the provision of community-relevant resources such as a fully
= 3 R N . . . : Lo
" functioning EOC is cne of the important. ways in which civil defense
Sﬁ exercises its responsibility,
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