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LOCAL CIVIL DEFENSE 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 that civil defense offices
assume following a natural disaster, the report looks at both pre- and post-
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 report
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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1N1'RODUC'F ON

This report Will con~ider the functioning of civUi defellse Offices
fn naltural0 dcis ste17t. The focus 14ill he on the ACtual ope'at ionS Of these
unitLs withiln the local commniuilty rather than attLempting to explicate national
or even state policy Concerning their operations. While those Social unlitS
hjaveý bean expressly ci-ented to cope with nuclear disanter. over time they
have come LO he LAXPeCteCd tO assumV Importaot roles during disasters caused
by tornadoes, floods, carthiqUIakea, etc., as well d6 Other k~inds of communulity
emergencips. While at national levels of policy the primary concern is, still
focused Oil nIuclar COLISequL1nCeS, state and local Units .-r rivil de-fenics nave
become involved in L1UiSuauer-re]ated emergencies, The focus of the tollox-lue
chaptarn Is on Lles types of involvement at the0 local community level.

A naliural disa'ster generates, many tasks and problems for ail affectod
commun~ity, and numerours arou~ps and organiztatioiiH become involved in Solving
thege problems and poxformning emnergevcy taSks inclu~ding Police and fire
departmeants, publi~c 'jorks departments, and Sal~vation Army and Red Gross units.
ThuS, the concrihttilon or' a civil def~ense ofi-ie during a disaster is only
onte aspect of the total organized effort.

In order to account; for the role that civil defense offices assume
following a natural disaster, it will be necessary to look AL both their
pre- and posc-amergeney characteris tics. rhis will enable1 US to tdentify 1AS
well as understand someI of the unique problems which characteriZe chese kinds
of umnit6 during nacural disaster.

Our general thesis is that civil defense OfficoS tend LO be hiampered
by undue uncertainty With regard to ninny of t~heir important organizational
dimensions such as their 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 defense offices during
disasters.

The groups and organizations that become involved in the overall
response to natural disastors can be differentiated on the basis of the kinds
of emeargency tasks they perf'erm nnd thcli: p !3L'7tr tuctu1resq. Sm
groups duld Organizations perform rogular: tasks during disasters, i.e. ,taskcS
th~at they are normally expected to perform, while otherCI grou~ps and organiza--
tiotis carry outi new tasks. Also, somte groups and organitations Perform
disaster tasks with established social structuires, e.g., their membership and
authiority Patterns vemain l)retty much as they were prior to the disesser,
while others develop essentially n~ew strucIural. Patterns.

Civil defense offices perform reguilar taskS dutring diSasLerS with new
social structures, IThe disaster-related tasks of civil, defense units are
regular tin the sense that there is 3some cxpeCCa00on that they Will carry theai



mlt . Ad Lh Ir S0 ta i s t ructtires nro new to the cxt(ih t lt thor t!-v 1i .x' •hId

111c)Jude new n1eibe us.q. Civil dCfcnse or17cFIos , thon1 , alon% with Red Crous Itild
SnflvatiOu Ar'my nittit, b(Aoilg In that cateiory, of di!1n3a ir-rCelCratit orgzan i.,-

tions known as uxipsadding orga4onizaL fonl. The fact that civil defenuc offices
adispL to dl aster conditLiont by oxpandinig has significant connelku'con for
t:heir lunc[tioning dur iLg dioarstev, and il sub9QuiliL pageos thin Antd otheor .
aspeetA of these Orgttni astitsti will be considered.

lie ld 11Wd11.0 condiict-d by L:1o D)1saser Rescarch Centcr are tie majlor
soturce of datia for this reput-L. S, uice ti iiiuptlion in 1.963, the (Centl' he8
conducted over seventy field inudion of orgentzatLolial functioning during

natural disasteru. Either state or local civil defense offices, or both,
were involved tit tile majorilt.y of those disasters ini whiich case they were
aonilg those orgauizatLioia studied by I)isasLter Resoarch Center fiold teanis.
In these field stt- 4. ti'01 data secured on civil defense functioning Include
(1) namistructurod and unst:ructured tape-recorded Interviows with members of
civil defense and other involved organizations, (2) recorded on-the-scone
observations of civil defense organizations inl operation, and (3) various
kinds of civil defense documents such as aftor-action reports and crItiques.
Specific. irt:tificatlonl of the sotlrcea of daLt iis itot •iade hiere. Colcicluoswilon
are based oil many difforent: types of observations.

"The dsau•eor Uitorature was a secondary source of information for this
report. This data, which include both published and tuipublm.ishd reports

available in the Disaster Research Center's disaster data repository, supple-
mented the Information acquired directly in the field by Disateor Research
Caeater staff members.

The Meanin of the Term Disaster: Modification of Human Behavior

The term disaetor has acquired a variety of meanings and usago. Hlow-
ever, in most cases in which the torm is used it will include at least one of
the following four referents: (1) it may refer to the physical agent such as
a flood or hurricane; (2) it may refer to, or include, the physical conse-
quences of an agent such as property damage and deaths; (3) it may refer to
the way in which the impact of a physical agent is evaluated, e.g., one coin-

munity may consider the consequences of a tornado as being more disastrous
than another community; and (4) the term may be used to refer to the social
disruption and social changes generated by a disaster.

Wo fool that 3om1 noetion of tihe social consuqu0oicosC of physical events

ohould be included in the meaning of the term dirastor. Thus, a ditaster
iWludes njot only ulhanges ill tile physical. onvironment, e.g. , property damage,
but changes in buman behavior as wall, both individual and group. in this
report we are interested in the clhanges in behavior caused by disaster agents
at t'he group and organizational level, particularly fisofar as civil defense
offices are concerned.
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Disasters, then, are responsible 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
during disasters some groups and organizations are modified in the sense that

they assume new disaster-generated tasks and duties.

The reduction of grot,' zLhd organizational autonomy is another social

change often generated by a natural disaster agent. For example, prior to a
disaster, groups and organizations 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

activitics 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 is 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 4 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 iecause it is during this period that many of its operational problems
are most pronounced.
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The Different leaninas of Civil Defense

An explanatory note is necessary before proceeding with th analysis.
Like many terms, civil defense has several different connotations and com-
munication is often impossible when different meanings are used without son:
agreement on usage. In its most inclusive meaning, civil defense connotes a
function. Thus, civil defense is a description of any and all activities
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 come
closest to what we earlier referred to as a synthetic organization. Accord-
ing to this meaning, civil defense is "civil 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
by the social units called civil defense within the local coamuonity. We have
found that in the vocabularies of most American cotmmunities, civil defense is
most commonly used not as a function, but to refer to the particular identity
and activities of the "civil defense office." In American society, the local
civil defense office is not exclusively concerned with problems relating to
potential nuclear attack but also becomes involved in other types of community
emergencies, especially disasters. To the other community organizations which
become involved in these disaster operations, the civil defense office is seen
as only one part of the total emergency picture.

In addition to the use of the term civil defense to refer to the
activities of social units, there is a further distinction which will be made
here between a civil defense office and a civil defense oranization. This
distinction, in large part, is related to the nature and extent of involvement
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
situations, the local civil defense unit might be best characterized as an
office. It is generally small, and consequently has only a rudimentary divi-
sion of labor. It lacks the complex division of labor v.nich 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-
pettintat when ..... the unit moves ito emer•• -,cy actions, i• expa•and d
from this small cadre to include other persons and functions. As a result '

* of this expectation, the civil defense office moves to increased size and
complexity. At this,' stage, it is more appropriate to speak in terms of a
civil defense organization. In effect, then, the social unit shifts from the
3tatus of an office in its pre-emergency existence to an organization in its
emergency cperations. Accordingly, we will use the term office in the next
three chaters in discussing the pre-emergency status. Starting with chapter
five, the term organization 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.

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. Tlhere 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 are often handled by othe- 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 civil 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 of uncertainty for organizations; 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 environments offer potential
sources of uncertainty. For example, environmental uncertainty may take the
form of competition from other organizations for scarce resources,

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

Organizations faced with uncertainty do not always develop strategies
designed for their reduction, however. rrequently, organizations learn to
live with indefiniteness in their internal structures and social environments.
Obviously, this nay sometimes be due to a lack of understanding on the part
of organizational members as to the sources of uncertainty and/or their

-5-
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inability to conceive ol appropriate programs for dealing with them. Whatever
the case may be, the presence of uncertainty and instabil ity l-eaves 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 organization' during disas-
ter. We suggest furthermore that the internal processes as well as the extra-
organizational relations of civil defense organizations during disaster will
reflect such uncertainty.

By no means, 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
organizations. For example, as we will discuss later, this appears to be
-:ue to some degree in highly disaster-prone conmmunities and regions.

In sumTmary, 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: CHAPTER I

1. For an extended discussion of this topic see: Russell R. Dynes, Organized
Beairi iatr nlssadCnetaiain Disaster Research
Center Monograph Series (Columbus: Disaster Research~ Center, The Ohio
State University, 1969), chap. vi.

2. James D. Thompson and Robert W. HLv~kes, "Disaster, Community Organization,
and Administrative Process," in Man andSociety in Disaster, ed. by
George W, Baker and Dwight W. Chapman (New York: Basic Books, 1962),
p. 275.

3. James D. Thompson, Organizations in Actioill Social Science Bases of
Admnisrative Theory (New York: McGraw-Hill Book Company, 1967), p. 10.
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MEie PR.-I)1SAS `.'R STRUCl'MUE AND SOCiAl 'NVIROTMENT

OF CIVIL DEO'ENSE OFFICES

Most of the field work conducted by Lhe Disaster Research Center has
been on organizational functioning in disasters which have occurred in urban,
rather than rural, areas. As a result, most of our observations in this and
subsequent chapters will deal with civil defcense offices in urban settings.
However, 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 resources. Nevertheless, we can still
talk about typical or 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 Offices

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 secretary. 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.rathe '•.ra.,.,a. division.of labo.r. T.. actual role behavior of tost staf f
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
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topics and meeting with interested civic groups. Thus, one of his principal
roles is that of creating and maintaining public interest in civil defense
programs.

The day-to-day tasks of most civil defense offices involve preparing
their respective couununities to meet the problems that are lIkely to be gen-
erated by a nuclear disaster. This preparatory activity includes the imple-
reentation of programs related to public fallout shelters and radiological
monitoring. Also, civil defense organizations are expected to spend some time
developing disaster plans which can serve as guides for nno effective community
response 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
saelters in the community with emergency supplies; holding courses on radio-
logical monitoring; and writing and revising disaster plans. In most cases,
the latter activity receives 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-
fenae organizations, and usually a special effort has 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
respr)nsibilities in some other local government agency or department. Some
of Cie volunteers receive civil defense training in such areas as shelter
manegement and radiological monitoring. It is also conmmon for civil defense
uniL.s in urban areas to include volunteer groups of one kind or another in
their memberships, e.g., police and fire auxiliary units. Such volunteers
arc likely to participate in civil defense programs on a somewhat regular
basts. However, most civil defense offices also keep lists of persons who 41
ar- volunteers in name only since their involvement in civil defense programs
is sominal or nonexistcnt. When asked about the size of their offices, civil 7
defease officials tend to include such "members" in their figure. Most of
th .;e included as "volunteers" are not aware they are seen as a part of civil
del, i-se.

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 participation on the part of such persons itn the routine activity of
local civil defense organizations varies; however, the pattern seems to be
that the~e is little participation by these local officials in civil defense
programs and that ihey define their civil defense assignments as little more
than token.



The full-time civil defense cadre found tn the typical civil defense
office, of course, cannot handle the additional demands which would be made
on it in the event of widespread disaster. Thus, with the occurrence of
disaster the volunteers and local officials with civil defense responsibil-
ities are expected to supplement the ranks of the cadre. Obviously, tijls can
be problematic given the apathetic manner iii which civil defense "membership"
is often taken by many of these volunteers and local officials.

The typical urban civil defense office does not maintain 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 importance in the event of natural disaster, The following
resources might be found in the typical urban civil defense organization:

i. Emergency radio equipment.
2. An emergency operation center or headquarters with some standby

generation equipment.
3. An inventory of some of the emergency equipment available iLl the

community and the names and telephone numbers of numerous emergency
contacts.

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

5. Several public emergency sirens.

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

Local civil defense officials generally concede that their organizations
lack many needed resources which require the expenditure of large sums of
money, However, some offices are also without those resources -- such as
disaster plans -- which do not requic:e the direct outlay of large sums of
money. With tLhe exception of some civil defense organizations in disaster-
prone areas, most 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. The small civil defense staff often has little time to devote to
disaster planning after the majority of a working day tas been spent on other
activities receiving higher priority such as stocking &,a1 Iters and training
volunteers in radiological monitoring. Also, If effective inuerorganizattolial
disaster plans are to be developed by civil defense offices, the cooperation
of other local organizations and government agencies is required. Too fre-
quently, however, such cooperation is not forthcoming. Furthermore, to
increase their chances for effective functioning during natural disasters,
civil defense offices should ideally write plans specifically for this kind
of disaster situation. However, in some instances, even nuclear disaster
plans are not updated, and they would at least have some transfer value for
natural disaster operations.

Thus far, we have talked principally about the typical civil defense
unit found in an urban context. By comparison, the civil defense office

-10-
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loctind In aL less urban setLing is likely to aIsume all evei more vol-Int-ary
character. For example, members of civil defense units in small coluunlltios
from tihe director on down are likely to 1)0 volunteers. Also, such units tend
to possess even fewer resources to deal with disaster situations than their
counterp•B'ts located in more urbanized areas.

By and large, the makeup of a state civil defensat office parallels that
of the typical urban civil defense office, As is true of local organizations,
for example, the full-time cadre of a state civil defense organization is
augmented by volunteers and governelent appointoes. Of course, In the case of
the state organizatLion, the government representatives are from other state
agencies and departments. T'he day-to-day activities of the professional state
civil, defense staff are apt to be quite similar to those of local defenos
officials. For example, considerable time may be spent developing the public
shelter program and lesser time may be glve4n to writing and revising disaster
plans. And finally, similar to their local colleagues, state civil defense
off•ci.als are likely to feel that their organiatiou': are forced to oparate
wiLhout thme benefit of important resources because of the lack of fiuancial
support.

The typical civil defense office is marked by considerable uncertainty.
This wNill be discussed in the next two sections of this chapter.

The Envilronmet and Internal Organization.- The Basis of Uncertainty -

T'he internal structure of organizations reflects their goals and func-
tions. Police and church organizations, for example, are structured differ-
ently because they pursue 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 connaunity or society.

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

The preparationi of programs for handling manmade disaster hn.s become a
IIjt-r filuntio. o, L nmn. ,.cal and state civil defense offices. Also, such
organizations are expected to create the machinery for dealing with natural
(liSas ter. These ftnct~ions, however, are ass)-gned low priority by most com-
munities when measured against the activities of such groups as police and
fire departments. As a result, public support for civil defense programs is
general ly precarious or uncertanin.

Periodieally, the uncertain char icter of tihe support of civil defense
progtrams becomes reflected in a most pronounced fashion in the structure of
civil defense organizations, For exammple, in .June of 1963 the L.os Angeles
City Council voted to reduce the budget allocated for civil defense by
$209,000 and to redulce the staff of the civil defense organization from
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hi to 3 paid enployees. Sii llarl * IY n 1966 1he ntaff of the civil dofenlo
organization of M'aw York City -- uI) to [hat tiiic the nation's largest -- was
reduced from 241 to 22 persons. These examples are, howe.vor, :heI more dra-
m|dLiC aind UfllMkal structLuIral collequences of tho precarious natiure of pIlblic

support f., civil defense prograws.

The 11o1 0t cos eI Strt'CLtural consequence of thiS un0certail support
is that civil defense offices must depend oi. volunteers or qu3a i-voluuteerU
to carry out their ongoing programs as well 0a to l.llt the increased deiimands
generated by disaster. These structural characteristics, of course, a. e
likely to greatly affect t0e functioning of civil deifuse organizatiuns during
disas ter. Compared to full-time staff iiieoiber', for example, volunteers at.
not likely to be as knowledgeable about the gals, routines, and procedures
of the organiization; as well trainod Li professional otumberu; or as reliable
In their participation in organizational activities as professional moimiiers.
As a result, civil defense offices, in addition to other contingencies, are
likely tv be Zdced with the problem of trying to coordinato and control the
act.vi ties of large miuibers of volunteers dulrng di saste rs. UnfurtLuuatoly,
too, the quasi-voluntuer snieb)rs of civil dafense organizatlons, i.e., govern-
mont appointees, Sometimes Cre-l: , somno of the same problems a,-: vuhu-tor'rs
during disaster, This is, of col.'-Be, related to the fact that their pro-
disaster participation in civil defense activities, as hns beei ,iintioued
before, is frequently only symbolic or does not occur at all. The need to
rely on volunteers and quasi-volunteers, than, ')oses considerable uncertainty
for civil defense organizations during disaster.

Related to the ambiguous fashion in which the publiL views .civil dofense
are problems involving the authority and jur!sdictcoti of civil defense organ-
izations. We will discuss this problem in the following section.

Uncertain Authority and Task Domains

The public generally expects civil defense offices to become involved
in emergency activities following natural disaster. However, too frequently,
the responsibilities or task domains of civil defense organizations relative
to other community groups and organizations during disaster are not well known
or understood,

Similarly, the authority of civil defense vis-a-vis other emergency-
relevant social units has often not been s(pecified prior to disanster. This
Can sometimes result in conlf iccing authority relations between •i.vil defense
and other social agencies.

The nature of natural disaster is such that it would be almost liipossible
to completely prevent uncertainty with regard to authority ind responsibility.
For example, new tasks often emerge and unfamiliar groups and organizations
often interact in disaster situations, creating the possibility for thle de.-
velopment of authority and Jurisdictional problems. Through effective disaIster
plaonning, 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. In 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 likelihood of the appearance of high stress-inducing
agents such as hurricanes, tornadoes, or floods. 1 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 patterni 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 situpii'Atzp, tho tvyplccu1 civil dofonleo office h-as n smallaI kilul.4ime
(.tidlto of prooiosn tonal, Workers vione manjor actilvi ty cu iterH niround mak tor
proparntoti fu or dealing ¶Jildi proh tonms genorated by imucirtr didlALV17. A I o.
suchi orgaula~tioflS are OXpected to become~ 1.uvolve'd ill 0emorg'ency lncLivtLttu
fol ulowilg natural dioustaie.

Because the tietvities.1 ongaged in by c~vil defenue ol ftidils are getier-
ally not acknowledged no CallL illuOU8 ly osuootial by the Public, theV support of
civil defenoe organiizaiona tands to be rnthier precarious. One result io
thAt civil idefense organizati~ons muet rely oil the assintance of voluntper and
quasi-vo l-kitee r pernonnel rather than complements of full- time cuip oycewi.
This creates internal uinceratainty for ouIch OrgaliZatiLonIS 8B problems of in-
ternal control and Coordination develop. HoWovor, ill diana tar subcuIltural
Areas. c~ivil defense organizatiotiB are leas likely to experience severe
Inte~rntil and external uncertaility.

Vie atratogy of disastecr p1 tinning coiipl.od with actm~al experiennee for
cOtat5jIQ~, ma1ty kted1co k&iuthority aind juvitidictional. probleins for civil defonac
orgartizationa. Also3 in such social. environments, SlipporL fEOý Civil (10170118
programs is likely to be fairly otable and reliable. Ill the following chanp-
ter, wo will begin our' discussion of actual. civil defence functioning during
natural. dis8Ator.



NOTES- CHAPTER TT

1. Harry E. Moore, And tho Winda Blow (Auctin: Univorsity of
'roxau, 1966i), chap, x.
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CIlAPTER III

THE MOBILIZArION OF CIVI, DIEFENSE, OFFICES I)URING DISASTIR

Mobilization refers to the marshalling of resources, both men and
equipment, in preparation for coping with some situation. In 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
mobilizing for natural disaster activity than organizations like the police
and fire departments which deal with emergencies on a daily basic, Police
and fire organizations, for example, are always partially mobilized since they
maintain twenty-four-hour shifts of personnel on duty. As a result, the' dc
not have to start from scratch when they mobilize for disaster. Also, 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. In 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, theic 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 mobilization of these
organizations includes some early expansion in their memberships. In the

chapter that follows, we will consider the structural expansion of civil
defense offices in greater detail.

lipes of Disasters

While it is true that civil defense 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 organization;. Accord-
ing to Carr, disasters differ in terms of the character of the precipitating
event or agent and their scope.

-16-



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

I. 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 cntire community.

2. An instantaneous-focalized type such as the 1963 Indianapolis

Coliseum explosion which killed over 80 persons and injured over

400, yet left the rest of the conmmunity 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-focalized 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
forewarning, 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
contingencies 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, lie had resigned less than two weeks prior to the disaster;
his departure was followed by considerable uncertainty as to whether or not
the community would continue supporting such an organization. 7he 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 5:36 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
membership throughout the disaster occurred 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, Yet s;"ch an -lntitv was not in effect mobili:ýud until
the following day when the former director was reinstated lbv 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 disseminatico, 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 head-
quarters a short time after the disaster. This included the assistant director

and the head of a civil defense volunteer radio 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 atrive 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 before it.
Obviously, pre-impact mobilization may be easier for an organization, since
it occurs prior to the disruption of communication 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. In 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 cormmunity) as danger cues requiring organizational and community action
zind 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
met'!ers to report to emergency duty.
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In this case then, many conlmiiiLy organizations, including civil

defense, had at least partiaI ly mobilized prior to the impact of the tornado.
The existence of some disaster subcultural patterns plus the appearance of
daniger cues in the formn of severe weather conditions was responsible for such
mobi I izationl. Unfortunately, neither of these circumstances prevailed in the
Northwestern city prior to the ear'.hquake and thus there was an absence of
pre-lfipact mobilization.

Ins tantaneous-Focalized Disasters

The disasters in the previous examples were so widespread that many of
the normal activities in these colwmmnities were suspended. Ii contrast, the
_.nstan'neotls-focalized type disaster may result in the suspenrioLl of normal
community functions only within a sector of a CoMullUnity, i.e., largely the
area of impact. However, similar to most instantaneous-diffused disasters,
mobilization by civil defense and other emergency units occurs after the
impact of an agent in instantaneous-focalized disasters, A 1963 Midwestern
explosion was such a disaster.

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, who later played a major role in the
disaster, went directly to the scene of the explosion. The local civil
defense director, after seeing that his staff had mobilized, left the head-
quarters with medical supplies and volunteers and also went to the site. In
general, thc mobilization of civil defense in this instance occurred fairly
rapidly given the instantaneous nature of the disaster.

A 19(34 Northeastern chemical plant explosion is another example of the
instantaneous-focalized type disaster. The local civil defense office began
miiobilizing after the civil defense director 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 mobilizing,
the civil dofense rg',i.-n was involved i-- In emergency activity throughout

* the di.as ter.

Because the two previous disasters were narrow in scope, the gathering
civil defense forces in these two communities were not hampered by damaged
roads and highways. In the Northwestern case cited earlier, however, the
earthquake caused widespread damage to coimmunity facilities, including streets
and roads, and this proved to be somewhat of a problem for some officials
returning to their headquarters to initiate emergency operations. Too, normal
conumunications were not disrupted in the two cities because of the narrow scope
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
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 mobilize their members. The mobilization of civil defense

-19-



officials following the earthquake, however, was hampered by the br..akdown of
comniunications within the community. For example, civil defense personnel
could not be contacted by telephone because the telephone system was inopera-
tive. This problem, though, was not as great as it could have been because
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. hhIis, most
civil defense members did not have to be told that a disaster had occurred;
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.

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 ifor
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 progreslive
disaster agents is likely to differ markedly from their mobilizatic in
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 '965 is an example of the progressive-
diffused type disaster. Because the disaster developed gradually and could
be antirrpated -- the heavy snows and rain in March served as indicators of
the floJ 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 onl April 7. In March, the governor of the suate was advised of
weather conditions by the weather bureau and lie decided that a weeting, was
necded to discuss the situatLon. As a result, in late March representatives
of the state civil defense office met with other state and federal agencies
who would have responsibilities in the event of floods. The p'trpose of the
meeting was tL outline coordinative procedures and responsibilities among the
organizations in attendance so that they could provide prompt and effective
aid to local coimiunities that might be affected by the impending floods. And
as a result of this meeting, news briefings were established for the mass
media at thle state civil defense headquarters. Also, the state civil defense
headquarters was designated as the flood d'saster operations center and on
April 5, two dlays before the flood stage was reached, the center 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 otherl responsible officials were able to mobilize
prior to actual impact and establish a structure to handle some of the
alLicipated problems. If this disaster agent hae been of the insttantaneous
variety, the mobilization by civil defense and o-her involved organizations
undoubtedly would have been more difficult.

Communities and regions which perceive the threat of recurrent and
progressive disaster agents 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 mobilization and warning patterns. Such institution-
alized or disaster subcultural patterns are found, among other places, in
sections of Florida and Texas which are exposed on a seasonal basis to the
threat of hurricanes.

For example, preceding Hurricane Dora which struck parts of tile 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
organization mobilized on a twenty-four-hour basis. As one civil defense
offl,.I put it, "Any hurricane headed toward this area is an aut'omatic.
standby for us when it begins reaching within forty-eight hours." And well
before Dora hlid hit the area, civil defense had taken the following action:
coulnunicated with key government officials, had additional telephione 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. Spealcing of their standard alerting and mobilization
procedures one official noted:
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We're on a direct wire t:o the weather bureau and we keep a close
eye on it. then when the hurricane comes into tLhe Gctl, o011r
standard procedure . . . is just: to alert ot1 r civil defense coun-
cil anld put them on tlLandbv sO that we don't. have to chase thilem
all OvCr the state when it becomes Lime to prepare to mutt.

And regarding mobilization during flurricane lleulahi, this same civil doelouse
official reported that the civil defense Council, wl.,h is composed of reproe-
sentatives from each of the state agencies, was ready to fun ct ion prior to
the impact of the disaster tgecnt.

The council had reported to the emergency operating center. They
had a meeting and the council was in operation when the hurrincne
actually came ashore. And there was little stress from the human
standpoint .. . Every state agency was prepared with all of
their people alerted, and when the catls 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 resources.

Here in the EOC /emergency operations eonter7 our own staff, which
is the control staff, was reviewing our resource list to see how
many shelter supplies we had in /other cities7. 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 meet Hurricane Beulah.

In this chapter, we have suggested that offices like civil defense
generally have greater difficulty mobilizing for disaster activity than or-
ganizations 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 organizations 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 and 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 organizations to mobilize for is the instantaneous-diffused
type. In these disasters, seldom is there an opportunity to initiate pre-
impact mobilization processes; thus, mobilliation tends to occur in the con-
text of disrupted commlunication and 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
organizational mobilization and preparation. Some areas which perceive the
existence of a recurrent and progressive disaster agent have developed sub-
cultural defenses to cope with them. And in these areas, the utilization of
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advance disaster warning vyetomui pl'.us roalistic disast~er pl~wl oind SutaxdU'd

operating p~rocedures signiificantly reduce the uncertainty which often accorn-
panfes emergency mtobilization by civil defense and other emergency- re levant
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'riF STWUNCIRJIAl. MXANS ION 017 M 11, DEMMESE OFi1E-S DUR:I NG DIS ASi11-*1

Because the main function of civil defense is to respond to thlose
comparntively rare Dinatnccs when disnaters -9trilco , commnItieMS M70o generally
unwillIing to provide such organtilynt ions Withi e~ough Su~pport so that they call
maintain Large paid Staffs. As a result., only a smuall cadre of ciuployoon in
usually involved inl the (day-to-day activities of mout civil defense offices,
both1 at tile local and staite levals, in large-scale disttstors, civil. dofense
sqtaffs ns they tire normally constitutod are iniadoquatc to handle tile multitude
of dlemands that are made onl then). Thus, during such 130riods, CD offices must
expand( t~heir boundaries to incalude p~ersons who nrerc nt- usuial)y hivolved in
their activities such as volunteers arid government app~ointees. This; expansion
process can comeo about either is a resuilt of planining or as a consequence of
high demandsý. in the first inistance, prior diraster plais many he avoked as
a resulL of an omIorgency aind these plans usually call, for the mlobilizationl of
other parsons and organlisations. In tile second inStan1ce Ohe scope of thle
Laska lieceusitates the utilization of mativ pergotnnel unfand liar with tile
planned responsibility of thle organization. Those personnel are necessary.
however, in% order to Cope Withi thle demands. While thle nAtuirr. ot tile ex~pansion
may differ, thle consequences for the organization ara very similar.

'rile expannion of civil defense offices during periods of disaster may
alleviate the manpower problem, but it may also create other uncertainties.
Because niany of thle now members will be unaccustomed to working in t~he civil
defennso organizaidLonS inl Which they assume emergency positions, for extimple,
they may have difficulty undersatnding 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 enivirolnmenital circumistances
during disaster (e.g., disrupted commnunications, the arrival on the scene of
new groups and organizations with whom they must workt, etc.), civil defense
organizations munst iilso cope wi th umodi fled in ternnlI~ '-.c Obv. .o0us IV.
the nopd to copc wl th chanige Iii ho th t~he in ternlal and thle onvironimental
spheress during disaster places a major burdon onl civil defenisc ind similarly
explandinl, organliaion0.1S. InI conltrast ,organizat~ionsf like t1he police ne-nerally
find it loss difficult: to copie With di~laster situations. Part Of this is8 due
to thle faCt thAt their linternal structures are changed veryv little during
disaster, althlough thecy too will be farced wit~h noew --lvironlilaletll conltinlgencies.c

Beginning with their initial. 111ob ilization, Ch1011 to thle height: of their
participat~on in disas ter activities, civil defense offijces expand theiv
structures to include now members as well as rhle origfinal, cad-re. !;o3110 imes
this expansioIn is qu iteC111 mi-ifold and d1rama tic as an o 1'gimJ7~.1t io Oiwoves- from
a ilICIIbershi1 ) Lf a few to one(, of several hundred. Al so, like their iniUtiail
mobil iza tion ef[forts, civilI defenSe 0XpanllSion HMV" O~clircod ~ to pc
pilanning or i( wa it, holargelv eine rgn t. in cltniracte r.



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
communications 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 earlier included CD auxiliary
policemen. As previously mentioned, 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.

-26-



0:0

1-44

0 0

> >

-2Am



Civil dotense organizations, then, use both regular iv di vdual vo)un- II
teers during disaster operations and persons who volhntoeer on a regular basis
as part of a unit or group. And to the extent that such re'iular volunteers
have been previously involved in the irztivities and programs of a civil
defense organization, it will be easier to integrate them into the ongoing
disaster activities.

E~myrgneL Volunteers

Disasters heighten the importance of some occupational roles, while at

the same time significantly reducing the importance of others. The policeman
and fireman roles are usually quite relevant and important during disaster
situ•MC.ons because, among other things, there is usually a need for security
and c,,,trol measures (a normal function of the police) and fire control and
prevention measures (a normal function of firemen). On the other hand, such
persons as bank clerks, school teachers, and students may find that their
roles are irrelevant during a disaster because the organizations in which tney
normally carry them out have ceased to function for the duration of the emer-
gency period. Yet, such persons may want to do something t'o 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 volunteers, emergency CD volunteers have n~o
previous relationship with such organizations. And their recruitment during
diraster may take on an unsystematic character; for eyample, emergency volun-

teers are often "walk-ins." During Hurricane Betsy, for example, a man walked
into the CD headquarters and introduced himself as a pjerson who haid some
knowledge of radios, whereupon 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 civil defense organizations as emcrgency
volunteers during disasters bring some special training or skills with them
which they can utilize in their new roles; however, many do not. Diuting
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 de2termine whiclh

potential volunteers they should absorb into their emergency structures and
which ones they should not. This problem is usually heig;,tened by the fact
that few civil defense organizations have plans and procedures for handling
the large volume of would-be voluntears that often converge upon their emerr-
gency headquarters during disasters.

Finally, as in the case of regular volunteers, civil defense organiza-
tions may erpand their boundaries during disaster to include not only individ-
ual emergency volun'_eerb but also persons who volunteer on an emergency basis
as part of a group. For example, such groups as 'oy Scouts and Girl Scouts
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are ofteni tni.iporarily assimitated fito the structures of both local and state
CD oryan' iat o.'ons duritr, disasters.

E.xpansion Involving Government Appointees

As previously mentioned, some employees of local and state agencies and
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.

Usually, the government employees who become a part of an expanded

civil defense organization will work alongside other CD personnel at the
organization's headquarters or emergency operations center. Following the
1964 earthquake, for example, the core state civil defense staff was augmented

at its headquarters by personnel from several state departments. And on the
local level, in one city during Hurricane 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.

rl,ere arc srmc 1,roblems linvolved in the utilization of government per-

sonnel for civil defense disaster expansion purposes. First, government
eaployees in some instances do not take their civil defense responsibilities
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
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.

Sormetimes 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-
ernment employees are frequently depicted as part of civil defense. Appar-
ently, CD officials have a tendency to perceive such charts as representing
real organizational structures, while many oth-r government officials do not.
Obviously, such a lack of consensus on organizational membership may lead to
authority and control problems during disaster.

In addition Lo the expanded civil defense staff, coordinators and
observers from other disaster-activated agencies and organizations are usually
sent to a civil defense headquarters or emergency operations center in times
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oft disaster. AS a result, Such a I ocat:ion is apt to become tile nerve cell toCr

of what! we previoull~y referred to as ( he siviithue ic di sistor eeg.on izat ion.
During Hurricane Betsy, for e2xampl e , in1 a mlajor city Pe~rsonnel I from tie fo 1-
lowing organi/ations served e ithler as coordinators or as memillbers of the
expanded civil doe[ense staff at the CD emiergency ce2nter:

1.. City Police Department 9). Armyi Co rps of Engineeers
2. City Fire Department 10. Port Authority
3. Sewage and Water Board 11. Power and 41 igt C"omlpany
4. Volunteer H1am Operators 12. U.S. Coas8t Guard
5. Bell Telephone and Telegraph 13. Police Service, Inc.
6. City Health Department 14. Civil Air Patcrol
7. American Red Cross 15. Salvation Army
8. Civil Dýefense Volunteers 16. City Welfare Department

Bringing together represen tat ives of disaster-act iva ted groups 0111d

organizations in this fashion usually enhances tile possibility of coordhinating
and controlling the overall disaster response. In some cbses, though, such a
convergence of disaster- involved personnel may tax thle size and facilities of
a civil defense emergency center. Following thle. 1964 earthquake, for example,
the number of persons who became involved in emergency activities zit: tile smnall
state civil defense headquarters was so great that severe limitations were
placed on tile organization's op~erations. At one point during thle 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 another in order to consult with someone. Eventually,
mobile trailers were placed adjacent to thpe building and this alleviated thle

* problem to sonic degree. Similarly, during the Northcentral flood threat, the
state civil defense operations expanded from a five- to a twenty-man operation.
As a result, it became necessary to move the flood operations center to larger

* quarters.

Civil defense organizations. then. expand thei r qtructnres, dtiring
disaster situations to include reg'ular and emergency volunteers, and] personnel
from other government departments and agencies, and this is reflected in the
internal patteriis of authority and control of such organizations. TELI a0hr
ity and control patterns of expanded civil, defense units will be the subjectA

* of the firial section of this chapter.

I

1Ejpvnsion and Internal Patterns of Authoritz nd Control

Tile mobilizatio-i 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 authorioy 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 aiathority who pre-
viously had had only latent authority in the organization. Such persons would
be. regular volunteers and government officials with secondary 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 thL. degree to which they stay within its limits.

In contrast to regulac 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 hlad 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 delense authority. That is, persons involved in disaster activities may
borrow the authority of civil defense by using its name. Such persons may
actually consider themselves as civil defense members, or they may not. In
eitner 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
dL'fense organization may have no control over the behavior of such persons;
yet , civil 'fenst 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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SalvaLion Army hoard member on several occasions ordered suppLies from local
businesses under the name of civil defenseo. On each oceasionf Ithe supplies
were delivered without a single challenge to the man's claimed civil defense
authority and membership. It is difficult enough, then, for a civil deol-use
organizati'", to control the behavior of it's own members who legitimately exert
authority during disaster. And it is even more difficult for such an organi-
zation to control persons who have appropriated its authority.

Finally, the decentralization of decision making is another change in
control patterns which tends to characterize expanded civil defense offices
in natural disaster. This is usually an adaptation by these organizations to
an overload in disaster tasks.

During 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. In normal
periods, those persons who are listed as volunteer members and most government
employees with civil defense responsibilities seldom if ever get involved in

ithe important decision making of civil defense units. The same can be said
of the secretarial-clerical employees of these organizations. This situation
may be altered, however, during disaster.

In disasters, persons with leadership positions in civil defense offices
are often apt to be unavailable to their subordinates for direction and con-
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 volunteers, 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

policies and to make strategic decisions during disaster. Also, civil defe
emergency volunteers have been known to become involved in crucial decision-
making processes during disaster. For example, during one period following
the 1964 earthquake, local CD emergency volunteers were observed making
decisions dealing with the allocation of important resources because of the
necessary preoccupation of official civil defense leaders with other disaster-
related activities. Often, lower level CD personnel who assume considerably
more decision-making authority than normal during disaster and who function
fairly autonomously may later be praised by officials as someone who is a
"true leader" or as someone who is "not afraid to act." Conversely, those
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 order to cope with the demand. no natural a•_-n.t.. The expan-
sion personnel of what become civil defense orLanizations generally includes
regular and emergency volunteers and gover-iiucnt employees who normally work
in other agencies 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 organizations with their expanded structures.
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CIiAPT' R V

TilE TASKS AND ACTIVITIES OF C [Vii. nI: l.SsI.:
ORGANIATl'IONS DURING I)[SASTE',

In this chapter, we will discuss the disaster tasks asbumied by civil
defense organizations. Civil defense organizations mohbilize and expand their

structures during disasters in order to carry out these tasks.

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

1. Warning.
2. Search and rescue.
3. Caring for casualties.
4. Protecting against continuing threat.
5. Restoration of continuing coniununity services.
6. Caring for survivors.
7. Maintaining co1mmunity order.
8. Maincaining community morale.
9. Information, control, and coordination processes.

In the emergency period of a disaster, many conmmunity 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 organizat.ýons assume under disaster conditions
may be identical or similar to those activities in which they are normally
involved, or they may be quite different.

Normal civil defense activity, as previously mentioned, includes iden-
tifying and stocking public fallout shelters, recruiting and training radio-
logical monitors, developing disaster plans, public information work, and the
like. During disasters such activities are set aside and civil defense 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.

Operational 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
activities 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 activitie- 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? J 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 iisaster
in the South, civil defense auxiliary policemen were sent into the disaster
area to provide security in the many emergency shelters that were opened.

Emergency communications 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 darn 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 conmmunication 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
defense organizations. The latter tend to perceive their function as strictly
coordinative or administrative. In contrast, local civil defense organizations
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usually perceive f.iJt'd acLi vi tiOs as,' leg!i ilao [ oe•J1[utios o Lh1i01 orgn•olia-
Lions and they may pttpare LO 10 SUas O uIti hee CS we I I aS no r'e Stli)p0' ' iiVe and

administrative type duties. Also, 1lc1 ill mlost LinsLtanceS L1ev aCrC closer it)
the ongoing d( isaster tic Lti ties thlan their st aIe cotn Cerlpart.s, lo. Ia clvtH
defense organizations may feel morc pressure to become direct iy involved in
them. Furthermore, direct field activities are in many ways more V\isible to
the general public than administrative activities and accordingly some local
civil defense officials feel that credit from tlheir local cotltnunitlies for
their disaster involvemuent is related to the extent to which their organi;za-
tions are involved in field activities. Such credit, of course, may be neces-
sary if an organization is to receive continued public sujpport afterC the
disaster period.

Adminis trot Ie Tasks

While civil defense organ izations become involved in disaster field
activities, the bulk of their activity is of a supportive and admitistrntive
nature. Indeed, most civil defense officials, at both the state and local
levels, perceive the carrying out of such functions as the primary role of
their organizations. Tile most frequently Cound 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 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-
tions which become involved in emergency relief activities following a disaster
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'a customers. In the case of disasters, Like customers
of the synthetic organization are the affected persons in the community, i.e.,
the public; and the products of hin synthetic organizationt are the ellitekgney
services such as search and rescue, warning, caring for casualties, etc.,
"produced" by the police, hospitals, and its oilier technical units.

it is the job of managerial units ill organizations: to mediate between
their technical units 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 their 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 case 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.
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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,
hospitals, public works, and other operational units. Also in terms of their
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-appointed civil defense members
are likely '-D 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 -anagement 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
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
know tCat we were in danger and that we had better prepare for it.

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 representatives 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.

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 tunneled from operational units in the field to their
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representatives at the disaster headquarters, thus becoming available to civil
defense officials. 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 organ.izations often assume for
the operational or technical units of the synthetic organization can be
clearly seen with regat'd to the dissemination of information to the public.
Civil defense organizations, for example, are frequently responsible for
releasing information from disaster headquarters regarding what disaster-

activated groups and organizations are doing for the public's welfare, when
such groups and organizations enpect 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 civii defense serves as the mediating
link between the synthetic organization and the public (sue 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 4 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 defense personnel were kept
busy with calls from the general public wanting to know wheze food could be
secured and where evacuation assistance could be acquired. ny 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.'

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 defense 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 orgznization, is that of procurement. 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-
tions 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 organiLations 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 tile prompt arrival of foam trucks, gas masks, and

emergency crews 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 reatiests 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 energent, 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 those 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 sunmmarize, we noted in this chapter that civil defense organizations
become involved in both operational and administrative activities during
natural disasters, with the lat:ter type receiving the most attention. We
suggested that civil defense organizations can be viewed as managers of the
synthetic organi',ations which develop to handle the problems produced by
disasters, Civil defense organizations, for example, provide the public with
feedback as to what disaster-activated groups and organizations are doing for
its welfare. And finally, they procure needed resources for the general
public as well as the emergency-involved social units.

It should be noted in retrospect that there is considerable discontinuity
from the normal day-to-day functioning of the civil defense office and the
tasks and responsibilities which it assumes as a civil defense "organization"
in emergency conditions. This is particularly true of the administrative
responsibilities which are acquired in emergency. Fot example, there is very
little prior experience in the collection and dissemination of emergency
information; little experience is also acquired in the development of adminis--
trative skills. This means that much of this has to be learned on the spot
under emergency conditions. While learning does occur that way, it is probably
still true that there is greater discontinuity between pre-disaster and post-
"d, disaszter activities within civil defense organizationE than would be found in
most other organizations, such as police, fire. and hospitals, which tradi-
tionally becowe involved in emergency aztivity.
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1. Irving Rosow, "Authority in Natural Disasters," mimeographed manuscript
(Columbus: Disaster Research Center, The Ohio State University, 1968).
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CIAP-rIT R V I

TIlE AU'TIHORITY REIATIONS AND JuRIS I)CTION
01' CIVIL DEFENSE ORGAN[ZA IONS DI'RING DISAS'IE.R

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

Authority arrangemenLs are crucial during both crisis and noncrisis
periods. In 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. D)uring
noncrisis 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 jurisdi-tion among the disaster-relevant groups and organiza-
tions. If this is not accomplished, the result may be the overlapping of
responsibilities, duplication of effort, and the neglect of some important
emergency tasks.

Sometimes the areas of responsibility and author)i, of disaster-relevant
social units have been predetermined, e.g., through disaster plans. Too
often, however, as we have mentioned before, these things are not planned and
therefore their development takes on a trial and error character. Yet, even
when 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 anticipated 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, of-her disaster-involved groups and organizations may
fail to acknowledge the legitimiacy of their claim to authority.

Uncertain Authority and ResponsibiihS

While civil defense organizations are expected to become involved in
natural disaster operations, it is often unclear as to what duties they should
perform and what authority they possess relative to other public agencies and
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organizations. In 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 ema, Ioyees In addition, although a
capable man in 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 clarify 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
attri',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 spheres.

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 shelter program. In
terms of a formal agreement, the Red Cross had the authority to operate the
public shelters. During the disaster, however, the demand for emergency
shelter wai 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
responsible for disaster shelters. However, the refugees were of such a mnag-
nitudle I felt 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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[Inx1i't~l] ,p;,uLtCes over emergency task domains are not uncommon

between civil d-t.fL:ese and organi:i.ations 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
orgari!ations such as police and fire departments. As a result of generally
functioning in the sarie task areas during disaster, such organizations some-
times overlap in terms of specific emergency activities. Following the Mid-
western explosion, for example, civil defense and the Red Cross experienced

some 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 a~l welfare inquiries should be directed to
the disaster site, since that was the location of the command post. However,
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 the 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 reports 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.
t

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 operational 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 response 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. First, he
attempted to determine the conditions at different hospitals and then he
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 defense 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 indepan-
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 of 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 residents were evacuated
to another city. State civil defense officials delegated authority for
directing the important activities at the aitport 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 civil defense volunteers, however, did not go
unchallenged. Resistance came from the National Guard who had some members
of their organization theoretically assigned by state civil defense officials
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to work in sUtpport of the VelUenteeUs at the ,irpiort. There was some feeling
ill the Guard that a civillian volunteer group could not effectively direet an
operation as important as the airport logistics center. On several Occasions
National Guard officers contested the authority of the civil defense volue-
Leers by making decisions that the volunteers had been authorized to IIake.

Also, Guard officers sometimes countermanded the orders that had been given
by the civil defense volunteers to Cuardsmen who had been assigned to work
under them. The civil defense volunteers were aware that tlei"r authority was
being undermined; yet, being emergency volunteers with no pr)evious involvement
with civil defense, they were uncertain as to Kh g:c, t nature of their author-
ity. Meetings between civil defense official•. n.? the Guard finally resolved
this dilemma. However, up until this point, the sluunition proved to be quite
troublesome.

Il general, an organization which is usuall.y not viewed as having tLhe
capacity for leadership, i.e., men, equipment, relevant expertise, etc., will
find it difficult to get other groups and organizations to recognize its claim
for authority to direct disaster activities. This is true even when tile or-
ganization has been officially designated such authority. Civil defense
organizations are often perceived by other emergency groups and organizations
as not possessing 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-volu'teer personnel rather than
full- time professional members.

Organizations with highly trained professional 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 0he police in a Northeast-
ern city viewed civil defense in this fashion during the tornado dihaster.
For example, one interviewee expressed it in the following manner:

A disaster like this is really a police job, it's a police
operation. But in an emergency, the police are subordinate to
civil defense according to state law. . . . This just tics the
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 si,,gle rescue team out there. Big deal! Can you depend
on people like that? They got nice guys over there -- personally
nice I 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. But they canL't run a show like this.-

What resulted was a stparation of leadership from formal authority; that is,
the police exerted the !eadership although civil defense possessed the offi-
cial authority in the disaster.
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There are circumstances which facilitate the exertion of leadership
and authority by civil defense organiz'ations during natural disaster. These
conditions or circumstances include: the firm support of civil defense
authority by such officials as the mayor or governor, the absence of competing
authorities, and the presence of a real capacity to exert authority. During

the Northwesterin earthquake disL'ster, the presence of tLhe governor at the
state civil defense headquarters gave support to that organization's claim of
emergency 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.3

In the preceding discussion, we left out questions dealing with authority
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 may 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 official

observed:
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We got a ltL of callIs that Mihould have )-one to (lie local /i nn I
de fenlse/ tora tile1 10112coufLy. Ai(ii 1.' Ir n\(ot to ci~o involved

In the local ope ratioIS . III Other words , it a man %,:;s ca i.lug
f rom ______ COu~nty for a generator or a punip we'd turnl liti over
to the count,ý because this Office I,, to coord inate State ctCionl,
not tile County. And 11any1 Of 0he people of CourSe look down11 ill the
te leplione book and tie ii'S( civil doefense thleY hit th10V Call. Of
course if we started interfering with tile local oper~ation, if WCe

were trying to ass ist Icount peoplo 1 and the coun ty's doinig it:, thcnl
we gut a mix-'up. t t ' i. con fuse thle t.ssuce

Local civil defense organizations are expected tO organilýc and htavc
jurisdiction, thien, over their own praSS roots dislaster Operations. And the1
role of thle state civil defense organiz.ations is expectud tO he that of mnar-
shialling state resources and pcoviding tLhe local organizations with state
assistance as it: Is required, Also in this connectioni, state and local civil
defense organiiations are suplposed to function inl a liaisonI CAIapcity Cor the-ir
respective levels. A local organiZai~on, for example, is expected to screeco
requests for ctate assistance made by local people, making certain that a
requested resource or service is (lot available ait thle grass roots level before
passing it onl to the state level through the state civil dlefense 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 Oil to the grass roots
level by way of thle local civil defense organization. This expected relation-
ship between local and state civil defense organizations during disaster is

* illustrated in figure 4.

However, this; clear-cut: division of au tliority and subsequent channeling
* of requests is sometimes not. realized. For examlple, there are times when

state civil defense organizations become more directly involved in local
disaster operations than they care to. Likewise, there are occasions when
official chiannels for requesting and allocating disaster resouirces are not

*followed. And when the respective jurisdictions of state and local civil
defense organizations are ignored, problems may occur.

After thec 1964 earthquake, for example, as we rieationcd previously,
separate state and local civil defense operations were establishied ill the
same city. Onl some occasions during the disaster state civil defense dealt
directly with local resident~s and organizations inl allocating resources,
instead of working through the local civil defense organi~zation. Similarly,
in some cases local. civil defense official~s went directly to state aget'-ics
for resources and serviccs ins toad of coordinating throuigh thle tLa~te- civil

*defense organization. These occasional jurisdictional and coordilaationi
break~downs led to somec duplicatxon of effort, Part: ot this sit~uation. did
stem from communication problems brought: Oil by thec earthquake; for example,
normal means of conmmunication were badly disrupted and it was not always easy
for groups and organizati onls to make contact so that. they could coordinate
their efforts. Part of the protilein was also based, however, en thie naturc of
the internal structture of thle two civil defense organizations and tile manner
in which thiey were viewed by the rest of the commn ini ty.
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IiPis was undoublt dly due t:o the generally low v is ibility that these two or-

gani.Lat iols had ill the colwmwn itv prior to the disaster. As a resolt, demands
were often made oti the two organizations during the disa:;ter wilhout regard
for their separate jurisdictional boundaries. Occasionally, for texample.

local grOups went directly to the slate civil defense organizatioln for disas-
ter issistance, instead of turning to the local civil defense crgani:/ation.

Also, as we noted in an earlier chapter, bothl state and local civil
defense organizations acquired a considerable number of volunteer members

during the disaster. Like the general public, many of these volunteers were
unfamiliar (at least during the early stages of the disaster) with the juris-
dictions of the two civil defense organizations. As a result, volunteers in
one civil defense organization sometitlies met requests that sliould have been
handled in the other organization.

The occasional disregarding of civil defense jurisdictions that occurred
in this commlunity was not all unintentional, however. Some of this was done

intentionally because of time pressures. For example, during the disaster thu

local civil defense organization was officially supposed to channel requests
for military assistance through the state civil defense headquarters. But
because of the requir'enment for speed, during one point in the emcrgency period
local civil defense with the approval of some military officials bypassed

-t state civil defense and presented their requests for assistance directly to
the nilitary command. According to some officials, this was done in order to
"cut the red tape."

Finally, jurisdictional lines between state and local civil defense
organizations are 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
duefense funcLions in the community during the disaster. One of the main

reasons that this occurred was that given the enormous size of tile flood
disaster the state rather than the local civil defense organizatiun ,- viewed

as possessing the skills and resources required for organizing an efi .Live I
emergency operation. Acknowledging the desirability of local direction of
conmmunity disaster operations, state officials reported that they reluctantly
became directly involved in the situation.

In stmmiary, we suggested that civil defense organizations often experi-
ence some difficulty in terms of their authority and jurisdiction dulring I
disaster. Among other things, this is due to the fact that their disaster
authority is often unclear or is not acknowledged as legitimate by other
disaster-activated social units. However, 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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I- itiI y, loc a.t and slate c D,11 del-ense organizations may becoeic
azctivated during the same disaster. When this occurs, questions regarding
their respncLive authority and jurlsdtction may arise. Ofen, local and
state civil defense organizations establish sep)arate operations and work in
support of one anlother. On other occasions, however, authority and Jurisdic-
tional sphere may be breached.
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CHAPTER VII

IMPLICATIONS FOR A NUCLEAR CATASTROPHE

In these concluding pages, implications concerning the operations of
local civil defense units will be projected into t:.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 exception 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. Naany of them, but not all, could be expected to be problematic in
nuclear situations. It 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 constituting any and all emergency actions,
not just those actions engaged in by thle identifiable community unit called
civil defense. The local civil defense director was seen as constituting the
chief of staff to the officiala of civil government in such emergency situa-
tions. How 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 "policy" 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 way.

Community Perceptions of Civil Defense

First and critically important in the pattern of emergency 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 povernmental and nongovernmental, to see civil defense, not as the func-
tion of civil government in emergency, but as constituting a separate emergency
ortganization. This perception. of course, determines how other organizations
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respond Lo the entity called civil defense. For 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 defense is seen as an organtational entity, this entity is
also viewed as not possessing particularly significant resources to be used
in emergencies. In other words, other organizational personnel within the
community tend to see it as being "weak," both in its mraterial 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 community 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 position 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 institutinnalizing 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, federal 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 a 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 officlais to "do something." Advising and acting .t chief of
staff to other municipal officials is seldom 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 second, 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
emergency organizations. Most emergency organizations define and prescribe
the scope of their activity either 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 dissemination,
(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 collect 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 relatives 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 rescue. 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 seems 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
of 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 solve 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 organization 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
orgaiiizations -- 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 responsibility for a particular task, they may resent
the assumption of this responsibility by another organization.

It is perhaps important to add that the optimum conditio., which tends
to produce operational tasks for the local civil defense units is the diffused
type of disaster. Widespread community impact, which can resulL from earth-
quakes, hurricanes, etc., would also be characteristic of nuclear impact. In
addition, a diffused type of disaster is likely to create the conditions in
which disaster operations are most difficult. Damage to coMMnuuication and

-59-



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 critical 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 events 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. If this integration has
already taken place through previous involvement, then the opera-
tional demands can be more easily handled.

3. 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. In
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-
menL of these personal relationships provides a secondary basis upon
which coordination can be built.

4. that emergency-relevant resources, such as an emergency operations
center, be provided and the knowledge of the availability of these
resources is widespread through the community. 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 EOC's are often justified on the basis of maintaining
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communications capabilities, che major importance is in providing a
location for the reception -rid storing of information and, as a by-
product of this, the centeC for coordination of the complex brokerage
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 colmnunlities in actual emergency situations,
they generally demonstrate their usefulness. Sometimes, however,
these EOC's are seen primarily as locations for technical conmmunica-
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 t-o guide and coordinate activity. In any
case, the provision of community-relevant resources such as a fully
functioning EOC is one of the important ways in which civil defense
exercises its responsibility.
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