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As the proud patron for this year's
International Year of Volunteers, I have
been honoured to meet, work, talk and
plan with many volunteers who have
inspired me. It is something that I know a
bit about, having been involved, for more
than 40 years, with the whole voluntary
cause.
I rejoice that this year is an opportunity
to promote the great significance to our
nation and to the world of voluntary
service.
It is based on a tradition of mutual
support, of mateship and practical help
that goes back over 200 years of our
history in this harsh, unyielding and
sometimes dangerous land. It was an
obvious thing for the young men in 1914
to be volunteers. They were simply doing
what their forebears had always done in
time of need and crisis to come forward
and offer themselves. That's what you
have done as volunteers.
Today there are many people in our
society who may feel powerless to address
the social problems around them. Many
worry about the future but then see its
protection as being someone else's
responsibility.
Volunteers are different. Volunteers
form the fabric of a civil society. They are
its lifeblood. It is not only important what
you do-of profound significance though
that is-it is also important who you are,
and what you stand for, and what you
contribute to the building of a nation.

In their contribution to society and
their support of others, I sense that many
volunteers are able to feel a deep inner
peace, a feeling which comes to all of us
when we give ourselves to others.
But that does not mean that volunteers
don't need recognition, back-up, encouragement and support, and indeed good
management.
And that brings me to the theme of the
National Summit for Emergency ManagementIServices Volunteers 'Value your
volunteers, or lose them'.
It's hard to imagine that people who
have played such a significant role in
Australia's history as emergency service
volunteers could ever be undervalued. I
don't believe volunteers are or have been.
But there's always an opportunity for a
timely reminder.
When the nation needs volunteers, they
are there-on land, sea or air; in times of
fire, flood, cyclone or civil calamity. And
that's always been the way over the past
100 years of our nationhood. But while
the wider community salutes the efforts
of volunteers in high profile emergency
situations, I know that volunteer contributions behind the scenes continue dayby-day, month-by-month and year-byyear.
It should be said that not everyone is
cut out to be an emergency volunteer.
Many volunteers are required to take
considerable risks. They are called out at
short notice. They are expected to work

in uncomfortable, trying and sometimes
dangerous conditions. In many ways that
is the cutting edge of volunteering.
The National Summit focused on legitimate areas of concern to volunteers in
leadership and management positions
throughout emergency services in Australia. It's a credit to the organisers of the
National Summit to have placed the key
issues of recognition, funding, training
and legal liability squarely on the agenda.
The Australian community as a whole
wishes all volunteers well in considering
these important issues and thanks
volunteers for their continued work on
its behalt
(This message is based on the opening
speech for the National S u m m i t for
Emergency ManagementlServices Volunteers, 1 1 October 2001.)

Peter Hollingworth
Governor-General ofthe
Commonwealth of Australia

Volunteering in Emergency Services:
the South Australian perspective

A

ustralia
would
become
dysfunctional if it were not for its
volunteers. Volunteers come from
all walks of life and provide their services
in many different arenas. From emergency
services to the arts, from localised service
delivery to strategic roles such as membership of boards and committees, the
input of Australia's volunteers has traditionally and continues to be the backbone
of this country.The nature of volunteering
itself is changing, with the increasing
formalisation of the volunteer sector.
Some 15 years ago Eva SchindlerRainman (1984) wrote that volunteering
was moving from the'no longer to the not
yet'. In real terms, the effect of this on the
industry of volunteerism means 'Change,
Challenge, Creativity, Choice and Collaboration' (Schindler-Rainman 1984).
The face of Australian volunteers, in
these rapidly changing times, is also
changing, as is the structure and settings
in which people volunteer. With changing
demographics such as urbanisation, the
ageing population, zero population
growth and more women entering the
workforce comes a plethora of issues for
the volunteer industry. One group of
volunteers particularly feeling the sharp
edge of these changes is the emergency
service volunteers.
Emergency Services in South Australia,
with particular reference in this instance
to the Country Fire Service (CFS) and the
State Emergency Service (SES) rely
entirely on its self-managed, volunteer
teams to provide a professional, reliable
and efficient response to a range of
emergencies at the local level. It is difficult
to gain an accurate picture of the total
voluntary contributions of Australians as
many organisations that utilise volunteers
are still developing mechanisms to
measure their exact numbers and the
hours worked. Conservative estimates are
that around 2.6 million volunteers contribute a total of 433.9 million hours a year
(Australian Bureau of Statistics 1995).
Good news, but how does this relate to
emergency services, and why, then, is it
becoming increasingly difficult for
emergency services to recruit and retain
volunteers and, more importantly, what
can be done about it?

by Adaire Summers BSSc, Grad Dip Ed,

Volunteer Management consultant,
Emergency ServicesAdministrative Unit,
South Australia

A look at the changing trends in
volunteering may provide part of the
answer. There is a perception that there
are less older people volunteering. 'There
is some anecdotal evidence that ageing
Baby Boomers are selfish and not wanting
to volunteer' (Volunteering Vision 2001
July 2000). Older Australians are also
healthier and are staying in the workforce
longer, leaving less time to devote to
volunteering than they historically have.
Younger people are volunteering, however,
for short periods and sometimes in a
variety of different sectors. Government
initiatives such as mutual obligation and
increasing emphasis on community
service through educational institutions
and the workplace are seen to have
contributed to this. Often younger people
volunteer to gain job skills and for social
reasons, particularly in urban areas.
There have been limited studies undertaken that indicate there is a difference
between urban and rural volunteers. It
appears that urban volunteers are enticed
to volunteering more by the prospect of
job skills and social contact and to a
slightly lesser degree to provide service
to their communities. Rural volunteers
tend to be motivated foremost to serve
and protect their own lives and properties
and that of their communities, with social
contact and job skills being a low priority
for these volunteers (Gare 2000).
Change has been one of the greatest
issues affecting emergency service
volunteers over the past few years, in
particular, the last two years in South
Australia. Indeed, Schindler-Rainman
(1984) was almost crystal-ball gazingwhen
all those years ago she pointed out that,
'nationally and internationally, the Volunteer World is in transition. It is moving
from the past to the present, and from
the present to the future. If we manage,
indeed strategise, these transitions
carefully we can impact the direction of

change, and we can be pro-active in
directing the changes in ways we desire.
The time between now and the changed
situation is the "Transition State", and it
is this state we must learn to manage. We
must learn transition management skills
and strategies.' (Schindler-Rainman
1984).
The formation of the Emergency
Services Administrative Unit (ESAU) is
an indication of the times of change we
live in.'lt will be necessary to develop new
and creative ways to involve and integrate
new populations, and to become familiar
and comfortable with organisations
different from our own so that collaboration becomes easy and natural. We need
to be clear about and proud of our
strengths, skills, and knowledge, and know
how to communicate these.' (SchindlerRainman 1984).
ESAU was formed to provide administrative functions for three emergency
service agencies in South Australia, the
Country Fire Service (CFS), the State
Emergency Service (SES) and the South
Australian Metropolitan Fire Service
(SAMFS). For the purposes of this article,
the focus is on the CFS and SES as local
service delivery is via volunteers.
Schindler-Rainman (1984) also points out
the necessity of doing things in different,
new and creative ways. 'To develop new
and different funding patterns and sources;
to barter for services, space, equipment
usage; to find all the ways in which
volunteers and professionals can extend
and humanise our services; to learn to
understand and utilise new technologies;
to become more accountable and cost
effective; to evaluate our services, to
scrutinise our goal and mission statements
and, if necessary, to reprioritise and reorder them or develop new ones; to utilise
the corporate responsibility emphasis and
commitment more than we have in the
past'.
Demand for volunteer leaders to adopt
modern management practices is increasing. This is effectively widening the gap
between the 'haves' and the 'have nots', in
terms of the experience, knowledge and
skills of volunteers in emergency services,
ESAU, through the Volunteer Management
Branch (VMB) provides support services
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to assist in closing the gap. Higher levels
of accountability and responsibility both
on and off the incident battlefield go hand
1 in hand with these demands, creating
pressures emergency service volunteers
are grappling with on a daily basis.
There exists a wide range of skills,
experience and knowledge within the
emergency service organisations, with a
great lean towards the hands on, operationalsideofthe business. Thisleavesgaps
I in non-operational aspects of running an
organisation. As a higher level of accountability and responsibility are required,
support services such as those provided
by the VMB are becoming essential to
ensure the long-term healthy functioning
of a brigade or unit. A survey carried out
in the U K in 1998 by the Institute for
Volunteering Research indicates that
more voluntary organisations are moving
towards formal structures in volunteer
management. Conclusions from the
survey support the localised support
service delivery of the VMB as, 'volunteer
management appears to be becoming
increasingly formalised.. .'
Our model of service delivery is quite
unique. Developments in the volunteer
industry over the past decade move
towards a more professional view of
volunteer management and involvement.
Accountability, responsibility and structure are becoming more the norm in
recent years in contrast to the past, more
informal nature of volunteering. Emergency service volunteers are responsible
for organising, managing and running
their own organisations, both operationally and non-operationally. Physical
resources and funding are provided
through the State with CFS and SES
volunteers responsible and accountable
for both.
The provision of support and structure
to volunteers through formal mechanisms
appears to be a global trend in a variety of
volunteering streams, such as community
service, the arts, health, education, sport
and recreation, environment and emergency services. In South Australia, numbers of volunteers in emergency services
(CFS and SES) exceed 20,000. Volunteer
management support services are localised through regionally based Volunteer
Support Officers (VSOS) who work with
individual brigades and units on a local
level as the need dictates with a centrally
based coordinated approach to policy
and planning.
VSOS provide consultancy services
around recruitment, retention and recognition of volunteers along with resources
and tools to assist with recruitment

~
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campaigns, recognition and retention
programs. Leadership and management
have a strong focus with training provided
to volunteers for both. Support for
administration functions is also provided
by the VSO.
Brokerage services are utilised for
issues such as mediation and conflict
resolution, whereby the VSO facilitates
external assistance in the resolution of
issues at a local level. VSOS also provide
advocacy services when required. For
example, this can take the form of
negotiating with employers, terms and
conditions of release of volunteers for
attendance at incidents.
It is becoming increasingly difficult to
recruit and retain volunteers in any
industry, as previously mentioned. Competition between organisations for people
with the necessary skills and interests is
fierce with prospective volunteers expecting increasing professionalism when
they enter voluntary organisations. These
expectations cover a range of areas, such
as up to date management practices,
exceptional leadership of local volunteers
and top quality, recognised training.
This begins with impressive recruiting
campaigns and continues with appropriate selection processes, job descriptions, induction and orientation, on
the job and specialised training that
includes state of the art technology and
up to date equipment (and they deserve
no less!). The prospective volunteer will
also expect, and be entitled to, open lines
of communication and information
about the systems and processes that are
utilised both internally and within the
wider organisation. Information about
OH&S policies and procedures, what their
insurance entitlements are, reimbursement for out of pocket expenses, in fact
any policy or procedure that protects the
volunteer and enhances their volunteering contribution.
Volunteers will also expect to observe a
transparent and consultative decision
making process and have recognised
input into that process. There will be an
explicitly stated vision and mission of
both the larger organisation and the
brigade or unit the volunteer joins. They
will expect to work as a team to set the
direction and goals for the brigade or unit
and will be prepared to undertake the
tasks necessary to do their part in
reaching the goals.
They will work with people who are
exceptional communicators, who know
their jobs and their people well, who take
responsibility for their actions and expect
others to take responsibility for theirs

also. The new volunteer will expect their
team to be professional and have integrity,
their leader to understand them, what
makes them tick and to give them
assignments or duties that both compliment and challenge their skills, experience and interests.
This does not even begin to take into
account the complex operational functions, roles and responsibilities that make
up the core business of the volunteer
teams. Wow! A big ask for people who are
volunteers and volunteer managers- the
majority of whom do the job in the first
place to protect their communities,
people who have their own jobs, families
and would like a bit of leisure time
occasionally.
Sometimes, support, education, advice
and encouragement does not go astray.
The level of support provided by the
VSOS varies according to the needs and
requests of the brigade or unit. The VSO
might just provide information on OH&S
issues or provide linkages to trained
OH&S staff. There might be a need for
management training in a range of areas
such as, succession planning, administration, teamwork, conflict resolution,
how to run effective meetings, delegating,
team communication or dealing with
difficult people. The VSO is trained and
equipped to deliver these on a local level,
usually at the local brigade or unit and
usually on a night volunteers already get
together to train.
There is a strong demand for VSO's to
assist in the planning and execution of a
recruitment drive, the induction process,
setting up or refining administrative
systems, planning awards programs,
maintaining up to date membership files,
or just someone to point the direction
through the bureaucratic maze so volunteers can get what they need to do their
job.
These localised support services are
complemented by several statewide
initiatives of the VMB. Once such initiative is the provision of scholarships for
the Diploma of Community Services
(Volunteer Management). Volunteers are
encouraged to undertake the Diploma,
which has been developed through a
partnership between Volunteering SA and
Onkaparinga TAFE. VMB provides sponsorship for volunteers to attend conferences that have a focus on volunteering,
with two volunteers recently returning
from the 161h World Volunteer Conference
in Amsterdam. Many more volunteers
have attended local conferences hosted
by Volunteering Australia and Volunteering SA. A program of sponsorship to

SAAVA (South Australian Association for
Volunteer Administration) is also provided by VMB.
Recruiting resources are also available
on a statewide basis as well as locally and
include a freecall 1300 telephone number,
opportunity for advertisement placement
on the 'govolunteer' website, telemarketing and recruiting brochures and
posters.
Harnessing the interest of youth in
volunteering in emergency services has
also been an increased focus in recent
times. The appointment of a Youth
Programs Officer (YPO) to the VMB serves
to develop Cadet programs, train Cadet
Coordinators, develop, implement and
monitor policies and procedures that will
enhance young peoples involvement in
emergency services and provide pathways
to volunteering as an adult. The intent of
Cadet programs is to provide safe,
structured and enjoyable experiences for
young people as they move through their
cadetship. This in turn will encourage more
young people to value the experience of

volunteering in emergency services,
demystify the services for them and
encourage continuation of their involvement as adults.
In conclusion, it appears that with the
increasing demands on volunteers to lead
and manage their teams in a professional
manner amidst a rapidly changing environment, support services such as those
provided by the VMB are now, and will
continue to be, essential to volunteers.
This is a new approach to many volunteers in CFS and SES and can be considered part of the long-term change
process.
The change process often takes many
years as the culture of the services
grapples with new ideas and different
ways of achieving objectives.
Support services such as Volunteer
Management, OH&S and Risk Management will develop and grow in line with
changing needs and demands and will
continue to compliment existing services
that enhance the operational side of the
volunteer opportunities.
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Missed opportunities:
NGOs and the United Nations International Decade
for Natural Disaster Reduction
Introduction
The 1980s put natural disaster mitigation
and preparedness onto the international
aid agenda. A succession of severe
disasters-from the 1982-4 famines in
the Sahel, the Horn of Africa and Southern
Africa to Hurricanes Gilbert and Hugo in
the Caribbean in 1988-9-were strong
reminders of the power of natural
hazards.
The relationship between human
actions and the effects of disasters-the
socio-economic dimension of vulnerability-was
increasingly well documented and argued (Cuny 1983; Wijkman
and Timberlake 1984; Maskrey 1989;
Anderson and Woodrow 198911998).
International concern about these
questions led to the creation of the
United Nations (UN) International
Decade for Natural Disaster Reduction
(IDNDR) which ran from 1990 to 1999
(UN General Assemblv 1987). The International Framework of Action launching
the IDNDR, approved by the UN General
Assembly in December 1989, set the
international community the objective of
reducing the impact of disasters through
'concerted international action', with the
twin goals of:
improving each country's capacity for
dealing with the problem
devising appropriate guidelines and
strategies for applying scientific and
technical knowledge.
It called on governments to take a series
of actions, of which the principal ones
were to:
formulate national mitigation programs
take part in the concerted international
action
establish national committees
encourage support from the public and
private sectors
increase public awareness of risk and
the value of preventative measures (UN
General Assembly 1989).

-

-

-

NGOs in development and disasters
NGO1 activities form a significant part of
development and relief work in developing countries. In 1993 there were an
estimated 4,000 non-governmental development organisations based in Organi-
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by John Twig and Diane Steiner,
Benfield Greig Hazard Research Centre,
University College London, London

sation for Economic Cooperation and
Development (OECD) countries, spending
almost $3 billion a year and working with
or alongside 10,000-20,000 developingcountry NGOs who, in turn, assisted up to
100 million people (Edwards and Hulme
1992,p.13).
In 1995 development NGOs were reckoned to be spending $7-10 billion a year,
compared to $55 billion in official
development assistance from OECD
governments (Smillie 1995, p. 14). The
proportion of official aid channelled to
and through NGOs increased from 0.7%
of OECD aid in 1975 to 3.6% in 1985, and
at least 5% in 199314.With donors and the
UN now relying heavily on NGOs as
implementing partners in humanitarian
operations, NGO capacity has also he
come crucial to the functioning of the
international relief system (Borton and
Macrae 1997, p. 45; Hendrickson 1998, p.
16).
The NGO sector's increasing popularity
with governments and official aid agencies is partly a response to recent shifts in
development thinking-the so-called
'New Policy Agenda' based on neo-liberal
economics and liberal democratic theory
that endorses the retreat of the state
(Edwards and Hulme 1996,pp. 4-5; Wallace
et al 1997, pp. 13-25).
But the sector's rapid growth worldwide
in recent decades is also due very largely
to the widespread perception-among aid
and development professionals, academics, donor agencies, governments and
the public-that NGOs are particularly
effective in running development programs.
A variety of features are normally cited
to justify this perception, which can be
summed up as follows:
NGOs choose to work with and on
behalf of those most in need: the
poorest and most vulnerable

-

they work at the grass roots, with
communities and local organisations
as partners, and take a participatory
approach to development planning;
this ensures that they respond to the
priorities of local people and build on
local capacities
their sense of responsibility to their
partners encourages them to make
long-term commitments to those they
help
their operational flexibility, relatively
free from bureaucratic structures and
systems, enables them to respond and
adapt quickly and easily
NGO operations are relatively cheap
and cost-effective, with low overheads
NGOs are constantly questioning the
effectiveness of their approach, identifying emerging issues and attempting
new methods, which places them at the
cutting edge of development thinking
and practice
their culture (at policy and operational
level) is collaborative, not competitive;
they are keen to share lessons where
this will help others
they attempt to give disempowered or
marginalised people a voice in policy
discussions with the rich and powerful;
their day-to-day work with the people
of the South enables them to make links
between the'micro' and 'macro'environments
Similar arguments are used in assessing
the value of NGOs' contribution to relief
ooerations.
Brian iieldner. former lntcrn3tional
Ihrcctor of the Lutheran \ilorlJ Federation's
humanitarian aid program, identifies four
Notes

1. Debates about NGO definition and typology have
been lenahv and larceiv inmnclusive. We have used a
set ol key diarafler~siiasa rue 01 thumb lo aetermme
nnat const.tt.les an NGO, base0 on the NCDO thane!
drawn UD the Liaison Committee of Deveiooment NGOs
lo the Lropean Lnlon (ha son Comml:lee 19971 an0
moo l k d lo encompdss hGOs n Oeveiopmg 1o.ntrler
an0 lnose muolueo n tellel Tnese charaaertsl rs Inc ude
a belief in soclai justice and serving the interests of
communities, a base in civil society, non-prolit-making
aims, legal identity and accountability to donors and
beneficiaries. This approach conforms to everyday
usage in relief and development circles. I1 excludes
universities and other academic or research institutions..

main characteristics of NGOs' contribution here:
they adopt a 'people-to-people approach'
they are flexible operationally
their inputs are pragmatic and taskoriented
they can respond promptly (Neldner
1996,pp. 27-29).
A report to the Government of Nepal in
1990 argued that the NGO sector should be
mobilised to deliver relief because 'most
NGOs operate at the grass-roots, and are
better equipped in terms of superior
training and organisation to impart
immediate relief' (King Mahendra Trust1
Interdisciplinary Analysts 1990, pp. 69-70).
A number of commentators have encouraged or endorsed NGO involvement
in natural disaster mitigation and preparedness (DMP) for similar reasons.
For example, APRODEV, a network of the
major European NGOs associated with the
Protestant churches, maintains that there
is a wealth of experience among developing-country NGOs in dealing with
natural disasters and summarises NGOs'
comparative advantages as follows:
Because NGOs have direct links
with the grass roots in developing
countries, they can easily identify
potential threats and vulnerabilities,
as well as mobilise people's capacities.
NGOs are therefore particularly well
placed to support local initiatives
(often with very small costs) to
prepare for, or mitigate the consequences of, disasters (Zomer 1997).
A similar formulation has been put
forward by two other major European NGO
networks, VOICE and EuronAid (VOICEEuronAid 1998).
Their perspective is shared by donors.
The OECD Development Assistance
Committee's guidelines on disaster mitigation ascribe important roles to both
NGOs and the community-based organisations (CBOs) that they support. CBOs,
the guidelines state:
can raise awareness of the hazard
risks at the local level and mobilise
the community or groups within to
take steps to reduce their vulnerability
either through local structural measures, and by pressing for central
government involvement in larger
structural measures or through the
development and introduction of
adaptive or preparedness measures
. . . There are numerous instances of
such schemes developing spontaneously, without external support.
NGOs are important because of their
involvement in relief programs and ability

to support CBOs (for example, they are
already assisting CBOs with small grants,
providing technical advice and exchanging information between CBOs facing
similar hazards).
NGOs are also 'often well placed to test,
develop and disseminate innovations
which may substantially reduce vulnerability at the community or household
level: The document suggests that donors
could support such NGO work and
encourage NGOs to become involved; it
also recommends that NGOs be encouraged to take part more in official
committees and task forces (OECD-DAC
1994,~.19)2.
NGO involvement in DMP is difficult
to chart, even though 'The relationship

'Because NGOs have
direct links with
the grass roots in
developing countries,
they can easily
identify potential
threats and
vulnerabilities, as well
as mobilise people's
capacities."

between disasters, relief and development
represents one of the major recurrent
themes in the history of private foreign
aid.' (Clarke Guarnizo 1991, p. 50)'. NGOs
have always made significant contributions to disaster relief efforts.
Many of the best known NGOs were
started in response to humanitarian
crises. The institutional separation of
relief and development programs, beginning in the 1960s and gathering pace in
the 1970% discouraged NGO activity in
DMP, but by the mid-1980s, with the
experience of the famine in Africa and
other disasters in mind, NGOs were
beginning to look more closely at the links
between disasters and development. As
early as 1983 Cuny could write: 'The
growing awareness by volags [voluntary
agencies] of the connection between
disaster response and development is the
single most important trend in disaster
programs today' (Cuny 1983, p. 257). By

1990, with the added impetus of the
IDNDR, one might expect disaster mitigation to have been placed firmly on the
NGO agenda.
Evidence in the literature for NGO
commitment to DMP in the 1990s iselusive
and contradictory. There are positive and
negative examples of the extent and
quality of NGO involvement (Twigg et al.
2000, pp. 3-4, 21-23). Research on this
subject that we have recently completed
in five countries indicates considerable
variations in the type ofwork undertaken,
approaches adopted and their effectiveness in reducing risk, the extent to
which DMP is systematised within NGO
operational systems and structures, and
the degree to which it is integrated with
other development and relief work by
NGOs and other actors.
NGO DMP activity appears generally to
be on the increase but it still tends to be
unsystematic and the ideal of mainstreaming mitigation in sustainable
development programming remains
distant in many cases, especially for rapidonset hazards (Twiggetal. 2000; Luna 2000;
Matin and Taher 2000; Rocha and Christoplos 2000; Shumba 2000a).
NGOs and the UN system
NGOs have played a role in UN development and humanitarian affairs for
decades. In the 1990s,though, they became
much more involved and their influence
on policy and practice grew. This came
about because NGOs widened their areas
of engagement with the UN system
(Donini 1995).
Hitherto, NGOs' links with the system
had been of two main kinds. First, the UN
granted individual NGOs 'consultative
status' to its Economic and Social Council
(ECOSOC)4.
Second, individual UN agencies developed their own working links with
individual NGOs. However, NGOs played
a marginal role overall. This was mainly
because the UN's view of the world was
state-centred but it also owed something
to UN officials' rather dismissive view of
NGOs, and while some UN agencies, such
as the United Nations High Commissioner
for Refugees (UNHCR), did interact a
good deal with NGOs in the field, most
had little to do with them.
During the 1990s NGOs became much
more active behind the scenes at the
annual General Assembly and in formal
and informal dialogue with the Secretariat,
Security Council and Secretary-Generalthereby starting to overcome the strong
barriers of mutual disregard and suspicion between UN and NGO staff. They

Australian Journal of Emergency Management

also played a significant role in the several
major international conferences on
development held during the decade.
The more than 1,400 NGOs accredited
to the UN Conference on Environment
and Development (UNCED) at Rio de
Janeiro in 1992 had a major rolein shaping
the conference agenda and building the
political consensus behind Agenda 21.
This marked a leap forward in NGO
influence, and NGOs continued to play
important roles in subsequent UN conferences, for example those on women
(at Beijing in 1995), social development
(Copenhagen, 1995) and shelter (Istanbul,
1996)s.
At the same time, individual UN
agencies, including the Department for
Humanitarian Affairs (DHA) and UNHCR,
began to hold regular meetings on policy
and operational issues with the main
operational NGOs in the humanitarian
field.
The growth in NGO numbers, the
expanding extent of their outreach
especially vis-a-vis that of the state, the
considerable funds disbursed by and
throueh
" them. and their Dower as lobbyists combined to increase their importance in the eyes of UN officials. A report
to ECOSOC by the UN Secretary-General
in 1998 observed that:
The emergence of non-governmental organisations as a definitive
force in the socio-economic arena
presents a challenge to the longstanding view of the States as the
exclusive actors in the international
system. As non-governmental organisations increasingly participate in the
development work of intergovernmental bodies and address areas of
primary concern to them, it is inevitable that growing numbers of them
will seek an institutionalised channel

through which to influence policies
and programs at the international
level (UN ECOSOC 1998).
NGOs' involvement in international
conferences has been seen as their
'entrance'to the deeper contacts they have
made with UN organisations (Gordenker
and Weiss 1995, pp. 546-7)6.
The traditional, formal and highly
managed system of accreditation to
ECOSOC, which is a mechanism for
consultation by the UN rather than a
forum for debate, has been left behind by
these developments and possibly even
rendered obsolete, even though the
number of NGOs becoming accredited
increased rapidly during the 1990s: from
928 in 1991 to 1,356 in 1997in allcategories
(UN ECOSOC 1998). Efforts were made to
make the process of accreditation simpler
and to encourage a wider range of NGOs,
especially in developing countries (which
were still largely excluded from these new
processes of UN-NGO interaction), to
apply for consultative status (UN ECOSOC
1996; UN ECOSOC 1998; Go Between 19981
9,p. 11).
There are now some opportunities for
wider NGO participation in the 'NGO
Committees' on a number of issues run
under the auspices of the Conference of
NGOs in Consultative Relationship to the
Economic and Social Council of the
United Nations (CONGO): these are open
to all NGOs, whether or not they enjoy
consultative status (UN CONGO 1998).
Contacts in the field-NGOs as advisers, project partners or subcontractorsalso appear to have expanded rapidly in the
1990s: Some individual UN ag;nci& have
developed policies and systems for closer
engagement with NGOs.
The United Nations Development Programme (UNDP), for instance, did not have
a framework for dealing with NGOs at field
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5. An evaluation of UN world conferences 1990-96
by a roundtable meeting convened by the German
development think-tank the Deuische Stifiung for
Internationale Entwicklung IDSE) In 1996 agreed that
NGOs had become more active and significant
participants In such events whilst conceding that this
was a slow process and that NGOs from developing
countries were still largely excluded (DSE 1996).
6. The role of the UN Secretary-Genera has also been
important. Boutros Boutros-Ghali (Secretary-General
1992.61 appears to nave been 1nO.ent.ai n shap ng
LX an tudes by h15 open rmgnmon 01 NCOs va uaole
role in shaping international policy and the appointment
of NGO staff to his high-level advisory committees
(Donini 1995: 423, 425; Ritchie 1995: 521.22).
7. We are grateful to Ms Brlchieri-Colombi (nPe
Simmonds) for permission to cite her thesis.

level before the late 1980s, but in 1993
endorsed a strategy that emphasised the
need to include NGOs in its policy dialogues with governments and to support
more effective capacity building in NGOs
(Donini 1995,p.431; Uvin 1995,p.508).

NGOs and the IDNDR
This period of changing relationships
between NGOs and the UN system took
place at the same time as the IDNDR.
However, from its beginning, the IDNDR
saw NGOs as peripheral actors, for two
reasons.
The first was the UN system's traditional
view, explicit in the Decade's terms of
reference, that 'the primary responsibility
for defining the general goals and directions of efforts undertaken in the framework of an international decade for
natural disaster reduction and for implementing the measures that could result
from the activities of the decade lies with
the Governments of the countries concerned' (UN General Assembly 1987).
The second reason was more specific
to the IDNDR itself. It was the belief that
significant reduction of disasters' impact
could be achieved principally by the
application and dissemination of scientific and technical knowledge, particularly
to developing countries.
As a result, scientific and technological
institutions were to play a leading role in
implementing the Decade's agenda (UN
General Assembly 1987; 1991; 1993; 1994).
This was a narrow base on which to build
major improvements in disaster reduction policies, practice and culture, and the
lack of 'legal or societal mandate from
the citizens and stakeholders' was to be a
barrier to success throughout the Decade
(Hays 1999,pp. 276-7).
The IDNDR system was dominated
from the start by the scientific institutions
that had promoted it and offered little
scope for NGOs to become involved. The
IDNDR's advisory body, the'Scientific and
Technical Committee', consisted, as its
name indicated, of 20-25 'scientific and
technical experts. ..selected in consultation with their Governments' (UN
General Assembly 1989).
When the Committee was set up in
November 1990, only one of its 25
members was from an NGO (the Ethiopian Red Cross Society); the remainder
were mostly scientists with a few mem
bers from government or international
(but still scientific) agencies (STOP
Disasters 1991, pp. 6-7). The IDNDR also
encouraged governments to form national
IDNDR committees 'in co-operation with
the relevant scientific and technological

communities' (UN General Assembly
1987). By 1999 there were 141 national
committees or focal points. Evidence for
their commitment and achievements
overall is inconclusive (Simmonds 1999)'
and information on their membership is
not generally available, but their composition probably varied greatly from one
country to another. It is likely that NGOs
did not make up a significant proportion
of their members in most cases, although
they may have played a more substantial
role in special advisory groups or working
groups formed by the committees!
The scientific community's view of the
Decade was articulated by one of its
leading figures, Sir James Lighthill,
Chairman of the Special Committee for
the IDNDR of the International Council
of Scientific Unions, who wrote in the
IDNDK's newsletter in 1991:
To meet the world's objective of a
major reduction during the 1990's in
acute human disasters due to natural
causes, all the nations most threatened need the help of scientists:
their own scientists operating as part
of the global confraternity of scientists. That confraternity has spent
1989 and 1990 examining ways in
which scientists all over the world
can work together to combat types
of natural disaster which, besides
being exceptionally damaging, can
be tackled only by a great, globally
cooperative scientific effort.'
(Lighthill 1991, p. 8).
Where NGOs were mentioned by name
in official UN documents during the
preparations for the Decade and in its
early years, this was within a long list of
other actors, with no significance being
attached to their role and no comment
upon their value (e.g. UN General Assembly 1989; 1993; 1994). It should also be
noted that where the term 'non-governmental organisation' appears in UN
documents, it is used mostly to refer to
any organisation that is not strictly
governmental, including academic institutions and the private sector.
The first opportunity to change the
overall direction of IDNDR came at the
World Conference on Natural Disaster
Reduction at Yokohama in May 1994, the
Decade's mid-term review, where it was
hoped that governments and multilateral
agencies would join with other sectors
such as science and technology, business,
industry and NGOs (UN General Assembly
1991; 1993).
There were about 1,500 delegates. The
main participants were national governments, which sent 147 delegations of

different sizes. Intergovernmental agencies sent 41 delegations.
There were 47 NGO delegations. In
addition some NGO staff were part of
their countries' national delegations (ElSabh 1994,p.334).
The level of NGOs' participation in the
Conference and their influence on its
decisions are hard to measure (El-Sabh
1994; Davis and Myers 1994).
The conference was organised into
three parts: plenary sessions, the main
committee and a set of seven technical
committees on different aspects of
disasters. Ofthese, the main and technical
committees were the active sessions
where there was room for debate, but the

The Yokohama Strategy
and Plan of Action
opened the way for
greater involvement by
NGOs and communities
by, for example, noting
the need for participation
in disaster prevention
at all levels from the
community upwards and
recognising the value of
indigenous technical
knowledge in mitigation.

main committee was the most important
in terms ofsetting international priorities.
This prepared theCYokohamaStrategy and
Plan of Action' for the rest of the IDNDR
(see below) and received national and
regional reports and statements from the
delegations.
It discussed strategies for enhancing
interaction between the public sector,
private sector and NGOs. The 47 accredited NGOs presented a common statement to the committee which endorsed
the general objectives of the IDNDR but
called for two main improvements. The
first was greater emphasis on the human
dimensions of risk and vulnerability.
The second was improved integration
of NGOs in UN processes and procedures
generally and the IDNDR in particular (ElSabh 1994,pp. 334-5;cf.Warmington 1995,
~.6)~.
The Yokohama Strategy and Plan of

Action did express a shift in emphasis
from scientific and technological fixes to
wider disaster prevention strategies and
capacity building as integral parts of
development planning (IDNDR 1994;
Simmonds 1999).
This shift may have owed something
to lobbying in the months running up to
the conference, by NGOs as well as others,
although evidence for this remains
anecdotal. Perhaps it also owed something
to the common statement presented by
the NGOs at the event, but the main
elements of the conference statement had
already been agreed at a preparatory
meeting of UN and government representatives in Geneva, and some observers
felt that NGO representatives were
marginalised at the conference and their
voices were not heard (Davis and Myers
1994).
The Yokohama Strategy and Plan of
Action opened the way for greater
involvement by NGOs and communities
by, for example, noting the need for
participation in disaster prevention at all
levels from the community upwards and
recognising the value of indigenous
technical knowledge in mitigation. Key
principles of the Strategy included:
giving emphasis to programs that
promote community-based approaches
to vulnerability reduction
promoting the involvement of nongovernmental organisations in natural
hazard management, in particular those
dealing with environmental and related
issues and including indigenous nongovernmental organisations (IDNDR
1994,pp. 10-15).
The Plan of Action based on the Strategy
and its principles reaffirmed the commitment to 'genuine community involvement'
and traditional skills, but-significantly
-was reluctant to transfer any authority
to NGOs: here the commitment was
merely to 'Consider making use of NGO
support for improved disaster reduction
at thelocal level'(lDNDR 1994,pp. 16-17).
Subsequent resolutions on the IDNDR
at the UN General Assembly do not reveal
any shift in thinking on the role of NGOs
(UN General Assembly 1994; 1997). Little
changed in terms of NGO representation
Notes
8. Of course, influence is not necessarily in direct
proportion lo numerical representation. For example,
only six of the German IDNDR Committee's 37 members
were from NGOs but three 01 these were lrom the
Genan Red Cross, which also housed the Committee's
Secretariat (Eikenberg 1998: 52-61).
9. Greater partlclpatlon by and support for NGOs in
disaster reduNon adivities had also been advocaled in
preionference meetings k g . DSE 1994: 9.101.
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on the IDNDR's Scientific and Technical
Committee (two members out of 24 by
1998) although socio-economic and
developmental aspects of disasters
appeared to be represented slightly better
(IDNDR 1998, pp. 39-40).
NGO participation in international
IDNDR conferences remained low. For
example, at the major conference on early
warnings in Potsdam in 1998 only 10 of
the 292 participants were from NGOs
(EWC 1998).
However, coverage of the work of NGOs
became more extensive in the IDNDR's
official newsletter, STOP Disasters, after
Yokohama. The newsletter also gave more
prominence to the social and economic
dimensions of vulnerability and the links
between development patterns and disasters.
There is evidence that the marginalisation of NGOs in the Decade was
recognised within the small IDNDR
Secretariat in Geneva. In its report on the
IDNDR's 1995 world disaster reduction
campaign (on the theme of 'Women and
Children: Key to Prevention'), the Secretariat noted:
Above all, every roundtable emphasised the need for stronger links
between government and NGOs,
particularly at community level.
NGOs can be a vehicle to mobilise
women or children. These groups,
however, need to be consulted in the
early stages of project development,
and not simply asked to mobilise
supporters to carry out various
actions after decisions have been
made within governments. (IDNDR
1996,pp. 33-38).
The report also recognised that NGOs
and academic institutes 'have not always
been adequately targeted by the Secretariat
or national IDNDR organisers, and hence
the overall numbers in these categories
remain low' (IDNDR 1996, p. 3).
The International Programme Forum
held in Geneva in July 1999-the IDNDR's
closing conference-produced a 'Strategy
for a Safer World in the 21st Century'that
revealed the international community's
position five years after Yokohama. This
admittedly short document put out the
now conventional rhetoric about greater
public participation and increased
partnership and coordination in general,
and did not discuss the particular roles of
different institutions. Its position on
responsible parties hints at a shift in
attitude since Yokohama:
Governments have the primary
responsibility for protecting citizens
from risks and disaster, however, local

communities and elements of civil
society most threatened by hazards
emerge as key initiators of important
risk and disaster prevention actions.
They must workthrough partnership,
and together, receive necessary
encouragement and support to realise
the vision of disaster resilience.
(IDNDR 1999a)
Here, civil society is allocated a more
active role in initiating activity although
the term'elements of civil society'is vague,
and the implications of this statement for
NGOs are unclear.The emphasis in another
Forum output, the 'Geneva Mandate on
Disaster Reduction' on strengthening
mechanisms for regional and inter-

'Above all, every
roundtable
emphasised the need
for stronger links
between government
and NGOs, particularly
at community level ...'
-IDNDR Secretariat

national cooperation, also opened up
potential space for NGO activities, but
again this was not defined (IDNDR 1999b).
Elsewhere in the Forum's outputs NGOs
were mentioned as providers of helpful
educational resources but they did not
appear in the brief summary of the
conference session on 'partnerships' which
was devoted entirely to the potential role
of the private sector (IDNDR 1999~).

The IDNDR a n d NGOs in the UK
The UK's IDNDR efforts focused on
disasters in other, developing, countries.
This was an area where British international NGOs could have offered considerable assistance. There are well over
200 British NGOs engaged in relief and
development activities overseas, ranging
very widely in their size, structures, areas
and modes of work.
Over the years, the sector has been

involved in a variety of DMP initiatives
helping to protect vulnerable communities against major hazards throughout the Third World, even though this
involvement has been unsystematic
(Twigg el al. 2000).
However, the development and scope of
the UK's IDNDR effort largely paralleled
that oftheinternational IDNDR. Theinitial
impetus was from the scientific and
technological community with the formation of a Science, Technology and
Engineering (STE) Committee in 1991
sponsored by the Royal Society and the
Royal Academy of Engineering.
This remained the UK focal point for
the IDNDR until January 1993, when a
National Coordination Committee was
established with the same sponsors and
financial support from the new budget line
for disaster mitigation created by the
British Government's international aid
agency, the Overseas Development Administration (now the Department for
International Development: DFID) (Eades
1998).
The establishment of the National
Committee was a move to broaden the
base of involvement in the IDNDR and it
followed a workshop organised by the
STE Committee which attempted to
identify different facets of the UK disaster
community and develop links between
them (IDNDR UK 1992). However, throughout its existence, the National Committee was composed predominantly of
scientific researchers and engineers, with
limited additional representation from
the media and consultancies. There were
only ever two members from the NGO
community, neither long-serving, and by
the time the Committee wound up there
were no NGO representatives in a membership of 14 (Davis and Westgate 1999, p.
72).
NGOs had a greater voice in two of the
seven UK IDNDR working groups, the
other five being devoted to scientific and
technological interests with members
largely drawn from the academic and
commercial sectors.
The Drought Mitigation Working
Group brought together researchers,
scientists and NGO staff, but was not
particularly active in the second half of
the Decade. The Applications and lmple
mentation Working Group, set up in 1994,
sought a wide mix of members from
government, universities and research
institutes, consultancies, NGOs and the
insurance sector. It aimed to stimulate 'a
series of new initiatives to reduce risks
through the work of non-government
relief and development agencies' (IDNDR

UK 1994, p. 18). These included an initial
consultation meeting for representatives
of the disaster management sector as a
whole (in 1994), a seminar on community
vulnerability assessment (in 1995, which
drew participants from across the disaster
community), the research and publication
of an'audit'of British agencies and individuals working on disaster mitigation,
preparedness and response (Sanderson
et al. l996), and the design of a two-year
research project on NGO activities in
natural disaster mitigation and preparedness (Twigg et al. 2000, p. I).
NGOs did not take much part in many
of the seminars and conferences organised by the UK National Committee or its
working groups, even where these were
designed to appeal to a wide group of
interests. For instance, only three NGO
representatives took part in the workshop
in March 1992 to discuss opportunities
for British involvement in the IDNDR, out
of a total of 72 participants (IDNDR UK
1992,pp. 35-6).
Only three British NGOs were represented at the international conference on
'Protecting Vulnerable Communities' in
October 1993, the most significant
conference held by the National Committee, which was promoted as a multidisciplinary event.
Lack of NGO participation was also
reflected in the conference papers: most
were by scientists and engineers; few
looked at the social aspects of vulnerability; and the organisational aspects
of disaster mitigation and preparedness
were also largely missing, except from a
national perspective (Clayton 1994,pp. 8990).
Only one of the 27 people who attended
a meeting in January 1996 to discuss UK
IDNDR strategy for the remainder of the
Decade was from an NGO (IDNDR UK
1996). Only three of the 66 listed participants at the 'Flagship Programme
Conference' on forecasts and warnings in
November 1998 were from NGOs (IDNDR
UK 1998).
Only five of the 76 listed participants at
the UK's IDNDR 'wrap-up' conference in
November 1999 were from NGOs: two of
these were from the same NGO, and one
was from their NGO's consultancy division (IDNDR UK 1999)1°.
The evaluation ('audit') of the UK's
IDNDR system and efforts in 1999 found
that the IDNDR had not reached out far
beyond the scientific and engineering
sectors. In focus group discussions held
as part of the evaluation 'there was
repeated comment on the failure of the
IDNDR to penetrate the world of UK

Had not heard
of IDNDR
Heard of IDNDR,
no impact on work
Heard of IDNDR,
somelposslble impact

36

5

0

2

43

57

12

7

0

4

23

30

6

1

2

1

10

13

Total

54

13

2

7

76

100

Tablel: awareness and influence of the IDNDR within British NGOs.
NGO's' (Davis and Westgate 1999, p. 55).
Confirmation of IDNDR's exclusive
character came from research we carried
out into NGOs' activities in natural
disaster mitigation and preparedness.
One of the main components of the
research was a study of the work of 22
international relief and development
NGOs based in the UK (Twigg et al. 2000).
These were selected to provide a broadly
representative sample in terms of their
age, size, area and mode of work. Some of
those studied were 'generalist' NGOs that
addressed many different aspects of
development or relief work in developing
countries; a few were 'niche' NGOs (i.e.
focusing on a particular development
sector or issue, or on particular regions
or countries).
The researchers met a range of staff
within each NGO, including regional
programmeldesk officers, funding officers, specialist technical advisers (e.g. in
the areas of DMP, emergencies, food
security, communications or capacity
building) and in 14 of the NGOs at least
one member of the senior management
team. In total, 125people wereinterviewed
individually using a semi-structured
interview process that covered a wide
range of issues including policy, organisational systems, field programs, understanding of concepts and terminology,
information flows and organisational
learning, funding and other external
influences.
As part of the study, interviewees were
asked what they knew and thought of the
IDNDR. As the interviews were semistructured, the question was not put in
every case. A total of 76 people (61% of
interviewees) were asked: 54 of them
were primarily involved in development
workl1, 13 worked on emergencies, two
on DMP; and seven had an element of
more than one ofthese areas in their work
or background (in six cases this touched
upon DMP, or had done so).
The replies fell into three categories:
those who had not heard of IDNDR

those who had heard of it but felt it had
made no impact on their work
those who felt it had perhaps made
some impact.
The numerical findings are set out in
Table 1.
Thirty-three interviewees (43% of those
asked) had heard of IDNDR. However, a
closer look at both the figures and the
comments made in the interviews shows
that this bare total is misleading as an
indicator of IDNDR's outreach and
influence. About half of those who had
heard of IDNDR worked for, or had
worked for, three medium-sized and
larger NGOs. Two of these NGOs were
significantly involved in emergencies; the
other had a formal DMP strategy, and a
former staff member there had been
active in an IDNDR working group.
Several smaller NGOs had not heard of
the Decade, and overall only one third of
development staff interviewed had.
A number of the interviewees who had
not heard of IDNDR clearly assumed
from the question that the Decade was
about to start and weresurprised and even
amused when they learnt that it was about
to finish.
In terms of impact on UK NGOs'
approach to DMP, IDNDRS record is poor.
Only 10 interviewees (13%ofthose asked)
indicated any impact but some of these
were not sure, and in other cases the
evidence was ambiguous and impact
could at best be inferred. Only one
interviewee felt that IDNDR had affected
their thinking on the subject of disaster
reduction. One had used it to argue for
changes within their NGO but gave no
indication that this had led to any positive
developments. Two interviewees felt it had
been useful in stimulating funding: both
worked for the same NGO, which has
received significant funds from two
budget lines for DMP established during
the 1990s, by DFlD and the European
Community Humanitarian Office (see
below). One interviewee felt that IDNDR
had been useful in some developing
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countries but did not say that it had been
useful specifically to that NGO nor to its
UK office. Another interviewee felt some
IDNDR publications had been useful, and
one had fed IDNDR literature into their
NGOS environmental work; but again,
there was no evidence of any impact. The
remainder had been to one or two UK
IDNDR seminars or received information.
The comments of those who had heard
of IDNDR but did not feel it had made
any impact on them fell into four broad
categories. Twelve interviewees had heard
of it vaguely (i.e. heard the title, seen
material a long time ago, might receive
publications); three had heard of it
vaguely and wondered if it might be a
funding opportunity, or may even have
mentioned it in a funding proposal; three
were critical of UN decades in general;
and five were critical of this decade in
particular.
The first two categories of reply differ
from those replies indicating some
impact mainly in the degree of vagueness
about the subject. The second two
categories denote more substantial
criticism of the IDNDR approach itself.
There was no enthusiasm for UN decades,
though an interviewee in one agency felt
UN years might work. Critical remarks
made about IDNDR in the interviews
included 'stunningly boring', 'turgid and
technical', and 'it must have been pretty
ineffective if people like us haven't been
seriously involved'.
Several interviewees expressed, in
different ways, the view that IDNDR had
focused too much on high-level principles
and the technical aspects of hazard and
as a result had failed to engage with fieldlevel practitioners and the needs of
vulnerable communities. These views of
the Decade give us some insight into the
reasons why British NGOs did not become
involved. Our research identified others.
First, DMP has not established itself in the
mainstream of NGO work. There is a good
deal ofDMP activity in the field but it tends
to be ad hoc and is not institutionalised
within organisational planning systems
and operational guidelines.
There are encouraging signs of changes
at policy level-largely as the result of
several major natural disasters since
1998-but institutional bottlenecks will
have to be overcome before DMP is
mainstreamed'. Perhaps the most important of these bottlenecks is the very heaw
workload of operational staff, who are too
busy with their ongoing concerns to
reflect on or absorb new ideas. This,
coupled with high levels of staff turnover,
has hindered organisational learning and
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we saw that institutional memories were
weak. We found that NGO staff were put
off by the formal terminology of disaster
mitigation (finding it too academic), that
books and academic journals are not
widely read, and that staff tended not to
go to formal conferences and seminars.
Efforts to raise awareness and understanding of DMP issues among NGO staff
must recognise these factors if they are
to succeed, and they must prepare and
target information accordingly (Twigg et
al. 2000).
The UK IDNDR National Committee
woke up to the importance of wider
communication with disaster professionals rather late in the day. It preferred
conferences, seminars and research
reports as media for disseminating
information.
These are the main sources of information for the academic community but,
as we have seen, they do not suit NGO
workers. The National Committee did not
produce a newsletter until late in 1996 and
its uninspiring website was established
only in 1998. Like the website, the
newsletter,At Risk,was intended primarily
to publicise the work of the National
Committee and its working groupsalthough because this approach led to a
shortage of good-quality copy, the newsletter's editor had room for manoeuvre
regarding contents and as a result
published several items on NGOs' work
or of interest to them. However, only five
issues were produced before the National
Committee disbanded in 1999. (IDNDR
UK 1996-1999).

The IDNDR and NGOs in
developing countries
More detailed research is needed to find
out how IDNDR affected NGOs in other
countries but evidence collected by two
of the other studies in our research
project indicate that the UK National
Committee was not alone in failing to
reach out to this sector.
Both studies were of NGOs in developing countries severely affected by
disasters, with an active NGO community
many of whose members were engaged
in disaster work.
The Zimbabwe study, which concentrated on NGOs known to be involved in
disaster reduction (principally drought)
found that IDNDR's influence on NGOs
had been 'negligible'. Fourteen senior and
specialist staff, from nine NGOs, were
asked about IDNDR: five had not heard
of it; nine were aware (from reading or
hearing it mentioned in workshops) but
had not been involved-none of these

nine interviewees stated that IDNDR had
influenced their thinking in any way and
five of them stated categorically that it
had not (Shumba 2000a; Shumba 2000b).
The Philippines study interviewed 33
people in 10 NGOs, again focusing on
organisations working on disaster management to some extent. It found that 19
(58%) had not heard of IDNDR while
three (9%) had heard something about it
but claimed they were not familiar with
it or had not done anything as a result of
it. However, the remaining 1 1 (33%), from
five NGOs, had participated in IDNDR
initiatives-by taking part in international conferences and carrying out
public education work in connection with
it; two ofthe NGOs appeared to have been
quite active (Luna 2000).
Further evidence comes from interviews with I I senior and middle managers
in 11 NGOs in the State ofGujarat in India,
which is also prone to a variety of hazards
including repeated drought (these interviews did not form part of our study but
did draw on our approach). Ten NGOs were
development agencies but all were involved
in disasters in one way or anotherprincipally in occasional relief activity but
some in food and water security.
The final NGO specialised in DMP and
it is noteworthy that the other organisations had professional links with it in
some shape or form. Perhaps reflecting this,
all of those interviewed were aware of
IDNDR, but eight were aware only generally. Three claimed to be very familiar
with its aims and plans but in two of these
cases other interview evidence cast doubt
on this. Eight were positive about the
Decade but some responses were vague
Notes
10. There were certainly much higher levels of NGO
participation (as speakers and in the audience) at Ule
two Seminars organised by the Applications and
Implementation Wohing Group menlioned above but
attendance iis6 for these have not been preserved.
11 in some cases - for exampe oesr onlcers - the)
mlgnt nave oc(as~onal .nvo vemenl h u h emergencies

12, slafl involved in work encompassing elements of
emergency and development work, or with an element
of both In Uleir work baaground.
13. We are grateful to the Disaster Mitigation institute
lor sharing the results of Its research with us.
14. Exafl expenditure lrom year to year is not always
clear. DFiD exuenditure statements from 199617 to
1998 9 snow an aliowt.on of f l 75 m illon per a n n m
lor 0 laster pfepafeuness IDav~san0 Westgate 1999
701
15. Davis and Westgate (1999: 65-71). anaiysing
this budget's spending between 1993 and 1999,
estimate that NGOs of ail kinds (i.e. not lust British)
received f3.744 million, iust over 4496 of total
expend lure honever, tms I&re n(l.df5 some pro,efls
nhere NCOs here not the grant noloers although lhey
were Dartners or benefidaries
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and suggested that interviewees were
talking about its potential rather than its
achievements. Seven NGOs stated that
IDNDR had been influential in raising
awareness and providing new insights but
only one was active in IDNDR initiatives
(Disaster Mitigation Institute 1999)".
The IDNDR and NGO funding
DMP has always been marginal to funding
policy,even to disaster funding policy, with
obvious consequences:
There is a widely shared view among
humanitarian agencies, particularly
the private, non-governmental
organisations (NGOs), that reliable
up-front funds for preparedness are
lacking. In essence, donor procedures
have placed the burden on the agencies to raise the necessary'risk capital'
for building preparedness systems.
Yet the voluntary basis of the income
with which most NGOs meet their
core costs makes it extremely difficult to make sustainable investments
in preparedness (Center on International Cooperation 1999).
Indirectly, the IDNDR has had some
influence on British NGOs' work on
natural disaster reduction by stimulating
the creation of two significant budget
lines. The first of these is DFlD's budget
for disaster mitigation and preparedness
which was established in 1993 and spent
approximately £2 million annually during
the rest of the decadel4.
Between 1993and 1998, some 62.4111was
awarded toeight British NGOs for 14 DMP
projects overseas's. The second budget
line is the European Community Humanitarian Office (ECHO) disaster preparedness programme, launched in 1994.
Between I994 and 1998, it awarded grants
totalling 11,431,000 ECU (52% of the
programme's total expenditure), to NGOs'
DMP projects; this included grants
totalling 2,412,900 ECU to seven British
NGOs (Twigg et nl. 2000, pp. 107,111-12,
Appendix 2). We found from the interviews
with NGO staff that the availability, or
potential availability, of funding for DMP
has been a major factor in encouraging
some British NGOs to start work in this
area. However, both DFlD and ECHO
appear to be reducing their commitment
to DMP, and it seems likely that DMP work
will be left to geographical departments to
fund out of their emergency and development programs. In both cases, the move is
likely to lead to the further marginalisation
of DMP. These developments have followed
quickly upon the IDNDR'S close, and a
senior DFlD official admitted informally
to one of the authors that its financial

commitment to DMP had been essentially
token because of the need to make a
gesture towards IDNDR.
Future trends
It is still too soon to judge how the
IDNDR's successor in the UN system, the
International Strategy for Disaster
Reduction (ISDR), will work with NGOs,
but early indications are that it will
continue along the same path. Opportunities for NGO participation in highlevel decision making remain limited, as
shown in the composition of the interagency Task Force for Disaster Reduction
which will be'the main forum within the
United Nations for continued and concer-

The IDNDR, which was
intended to overcome
such obstacles, has in
fact maintained them as
far as the involvement
of NGOs is concerned...
Exclusive institutional
structures, be they at
international or national
levels, are no solution to
the problem of reducing
the impact of natural
disasters: they are part
of the problem itself.

ted emphasis on natural disaster reduction', providing advice on strategies,
identifying gaps in policies and programs
and recommending action, ensuring
complementarity of action by agencies,
and convening expert meetings. Its 24
members were meant to include eight
representatives of civil society and NGOs
designated initially by the IDNDR's
Scientific and Technical Committee, but
only one of the 22 members present at
the Task Force's first meeting in April
2000- the International Federation of
Red Cross and Red Crescent Societiesis an NGO: the rest are UN agencies,
regional bodies, government departments, scientific institutions and the
private sector (UN General Assembly
1999; ISDR Informs 2000, p. 5).
In the UK, the IDNDR's successor
structure is the Natural Disaster Reduc-

tion Committee, a new standing committee of the Hazards Forum, an association of engineering institutes and similar
bodies set up to promote professional and
public understanding of risk and ways of
reducing it. At the time of writing the
members of the new Committeemembership is by invitation-are drawn
almost entirely from the old National
Coordination Committee for the IDNDR.
NGOs are not represented; disaster
management, social science and developmental perspectives are also largely
unrepresented. However, the Committee
does aim to be broadly representative of
UK interests in natural disaster reduction,
recognising the need to establish relationships with, and encourage the involvement of a number of groups including
NGOs (Hazards Forum Natural Disaster
Reduction Committee 2000).
Conclusions
Throughout its history, IDNDR had to
admit its own under-achievement. The
formal statement of the mid-term
Yokohama Conference referred to 'the
meagre results of an extraordinary
opportunity given to the United Nations
and its Member States' (IDNDR 1994, p.
7). Addressing the Decade's closing
conference in Geneva, UN SecretaryGeneral Kofi Annan conceded that 'the
number and cost of natural disasters
continue to rise'. He also pointed to one
of the main obstacles to progress: 'We
know what has to be done. What is now
required is the political commitment to
do it.' (IDNDR 1999d). The remark
appears to have been directed at the
international donor community and
national governments, but it can also be
applied to the disaster 'community'
itself- i.e. those who are professionally
engaged in efforts to prevent disasters and
deal with their consequences. Like most
communities, this one is not homogeneous. It consists of a diverse range of
professional disciplines and organisational types. Disasters are complex
problems demanding multi-disciplinary,
institutionally co-ordinated solutions, but
they rarely get this. All too often, the
disaster community is characterised by
fragmentation along disciplinary and
organisational boundaries, a lack of
dialogue and understanding between
different actors, and a culture ofcompetitiveness and professional rivalry that is
fuelled by competition for funds (Twigg
2001).
The IDNDR, which was intended to
overcome such obstacles, has in fact
maintained them as far as the involve-
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ment of NGOs is concerned. This can only
be viewed as a great opportunity missed.
Exclusive institutional structures, be they
at international or national levels, are no
solution to the problem of reducing the
impact of natural disasters: they are part
of the problem itself.
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Conflict over causation of catastrophe
Introduction
A stressltrauma assignment in the Cook
Islands raised questions about the effect
of certain Christian belief systems on a
small community in the immediate postimpact period of recovery from a devastating cyclone. To a trauma psychologist
with religious convictions it suggested
that the specific attributions the clergy
made for the cause of the calamity were
inappropriate and anachronistic. The
topic will be opened up, its antecedents
traced, and the implications explored. At
issue is the validity of moral transgression
being used as the cause of natural disaster,
when tenable and well-attested scientific
alternative explanations were available. It
is a contentious matter that academics,
practitioners and emergency workers, as
well as theologians and the practicing
clergy, might care to ponder.
Although the matter came to the fore
from observations in the Cook Islands, it
has been known to arise after disasters
that have occurred elsewhere. Following
the Mt Erebus air crash (Taylor & Frazer
1982) for example, at least one health
professional and one detective working
in the Auckland mortuary ascribed the
tragedy to the people of New Zealand
having departed from the paths of
righteousness. Others clutched at metaphysical straws to account for having by
chance avoided going on the fatal flight
themselves, and a few were tantalised with
feelings of guilt for having encouraged
their friends to take the trip. Then in the
south of Italy many of the local population
attributed a widespread and destructive
earthquake to God expressing His displeasure with them.
Subsequent assignments in Tuvalu and
Fiji showed variations in the kind of
interpretation that members of different
religions gave after calamities (Taylor in
~ r e s s )From
.
this it does seem that human
beings have a general need to ascribe
meaning to events that have occurred, and
that religion provides a ready source of
explanations that some of the clergy apply
implicitly and others use with discernment. The former are reluctant to ascribe
events to chance, and even when valid
alternatives are available they are not
averse to accepting irrational and sometimes punitive explanations. In doing so
they riskperpetuatingignorance, and they
add to the burden ofsuffering ofcasualties
at a time when support and inspirational
Spring 2001
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leadership is required in abundance to
promote recovery.
The argument is that religious explanations for catastrophe, like any other,
should not be regarded as sacrosanct but
be examined in the light of the prevailing
knowledge of alternatives. With that in
mind this article will look further into the
matter with regard to Christianity. Other
disaster practitioners might care to follow
suit and consider the kind of explanations
propounded by different religions for
their followers.

The particular event
Tropical Cyclone Martin struck the
northern group of Cook Islands on the
afternoonofSaturday 1st November 1997.
It had the greatest effect on Manihiki, a
circular string of remote low-lying coral
atolls with a population of about 630
settled in the two villages of Tauhunu and
Tukau. Eyewitness accounts indicate that
the crescendo lasted about 30 minutes,
during which time the biggest wave
surged above 30 metres. In the ensuing
chaos I I people died, nine were missing,
and many were injured. Widespread
damage was caused to housing, public
facilities and roads, and to the offshore
accommodation and equipment relating
to a lagoon pearl-fishing industry. Small
boats, demolition debris and household
contents were cast about and sheets of
corrugated iron roofing were wrapped
like tape around high trees.
In the aftermath the closely knit
community did much to facilitate its
survival until emergency help in the form
of food, fresh water, shelter and clothing
came from outside. It gathered people
together in the safest spots, sent out
search parties to comb the foreshore and
the reefs for the missing, cared for the
special needs of the sick and the elderly
and organised a daily routine to take care
of essential activities (Taylor 1998).
The resident lay preachers of the Cook
Island Christian Church, the Latter Day
Saints, Roman Catholic and the Seventh
Day Adventist played a full part in the
commendable community response. But

each in turn struck the same discordant
note at their daily religious meetings
when they obliged their followers to
search their souls to discover, disclose and
expiate the unspecified sins they were
assumed to have committed that brought
the catastrophe about. Their joint focus
was on the bookofRevelationsrather than
on other parts of the Bible that would have
given immediate spiritual comfort to the
bereaved and the bereft. None regarded
the disaster an inexplicable 'Act of God'or
a case offorce majeure, in the sense which
commercial insurers use the term. Much
less did they consider it a meteorological
change wrought by the well-substantiated
weather pattern of El Nino.
Normally the Christian Churches play
an integral part in the daily life of people
in the 15 widely scattered communities
of the Cook Islands. But in this instance
their post-disaster admonitions left the
survivors either despondent or angry,
according to the extent of their acceptance of clerical authority and their
respect for the politicians that echoed the
condemnation. The despondent did not
question the justice of innocents being
sacrificed for the transgressions of the
living, although among the 20 fatalities
was a clergyman, his wife, young children
and others like them whose behaviour
particularly was beyond reproach. Nor
did they question the enormity of the
punishment for any sins that they
themselves might have committed.
Instead, they accepted the moral condemnation and tried to recollect incidents for
which they had to atone. They were under
some urgency to respond, because the
yearly sequence of tropical cyclones had
just begun and there was the prospect of
more devastation to come unless they
made amends without delay.
The angry rejected the moral impositions. They were a small group that had
been educated abroad and were aware of
alternative and more empirical explanations to account for the calamity. They
avoided the community prayer meetings
and mostly kept silent on other occasions
for fear of causing disruption during the
immediate post-impact period when the
community's future was at stake. It was a
price they were prepared to pay at the
time.
To this health professional from outside
the framework, the moral obligation
imposed on the survivors in the

immediate aftermath of the disaster
endangered their already fragile sense of
security and self-esteem. It induced selfblame that was a maladaptive method for
coping with continuing trauma (cf.
Holahan, Moos. & Schaefer 1997). It
reinforced feelings of helplessness, created
an extra burden and impeded the recovery
of survivors at a time when encouragement, inspiration and support from all
sources would have been more likely to
help them maintain their desperate
existence. It also introduced an element of
discord at a time when the community
needed to affirm its bonds, share its grief,
praise the heroism of its members who
endangered themselves to save others and
consider its future location.
In response to direct questioning about
my personal position at open community
meetings in the Cook Islands at the time,
I could only say that in all honesty for me
there were other more compelling
explanations than the religious to account
for the cyclone. Shortly afterwards I was
able to forward posters on the origin of
natural disasters that had been written in
several Polynesian languages and illustrated by the Ministry of Emergency
Management in New Zealand specifically
for the information of some of its urban
communities. But later, with distance,
detachment, access to theologians and
libraries, I took the opportunity to reflect
on the historical explanations of religious
adversity, before trying to resolve the issue
- at least to my own satisfaction.
Historical explanations for adversity
Although explanations to account for
catastrophe have long been pronounced,
Beit-Hallahmi and Argyle (1997), the joint
authors of a most comprehensive book
on religious behaviour, belief and experience, made no mention of them. In
breaking fresh ground an initial overview
would suggest that different explanations
for disaster reflect the prevailing educational, experiential and intellectual climate
of the times in which they were made. The
explanations are like myths-defined by
McLeish (1996, p.v) as providing 'the
continuum of identity which allows the
community to make sense of everything
it experiences or thinks'- except that they
are based on either supernatural belief or
scientific proof, and sometimes a mixture
of both. The first is drawn either from
superstition or scripture, the second from
observation and verification, and the third
from an amalgam when either kind of
explanation alone is insufficient to
account for the facts as observed. The
particular kind of explanation adopted

reflects the belieflvalue system of the
advocate.
The ancients had an array of Gods that
they perceived to be capricious (Ogilvie
1986). Over time they imbued them with
the power of commanding the forces of
nature to punish mankind severely for
failing to pay proper respects. In Ancient
Rome the Emperors required the priests
to consult the treasured Sibylline texts to
account for the occurrence of droughts,
earthquakes, famine, floods, plagues,
pestilence and volcanic eruptions. When
called upon in this way, the priests had
either to give advice about placating one
of the existing Gods, or to go abroad to
find out about others that inadvertently
the populace might have offended.
The early Missionaries found similar
Deities being worshipped by South Sea
Islanders,and one ofthem (Ellis1829, vol.1,
pp. vii-viii) wrote critically of the people
and the practice as follows:
'(They) appear under circumstances peculiarly favourable to
happiness, but their idolatry exhibits
them as removed to the farthest
extreme from such a state. The baneful
effect of their delusions was increased by the vast preponderance of
malignant deities, frequently the
personification of cruelty and vice.
They ... regarded their (religious)
duties with horrific dread and
worshipped only with enslaving fear'.
The Islanders for their part, according
to Gilson (1980, p. 32), a sociologist
reporting from records much later,
regarded the Missionaries as
'powerful white chiefs whose supply
of valuable articles and fleet of ships
seemed inexhaustible, but whose
prime concern was that the people
should observe special injunctions
pronounced by the supreme Jehovah.
A breach of these rules made them
very sad; when they became sad they
expounded on the fate of sinners in
the afterworld. An occasional disaster
indicated that retribution might come
even sooner: (My emphasis).
Such was their power, that the Reverend
John Williams and his two local assistants
converted the entire population from
pagan polytheism to Christian monotheism within the short space of 20 years
from the time of their arrival in the Cook
Islands in 1821 (Gutch 1974). The conversion retained the punitive rationale for
natural disasters, but consistent with the
wider teachings of Christianity at the
time, construed it as a punishment
imposed by God on communities for the
moral transgression of their members

rather than for any failure to pay respects.
The Missionaries hoped that by persuading the islanders to ascribe the power of
punishment to a single God rather than
to many, and by coming to regard
calamities as indicators of His wrath for
their iniquities, the converts might also
relinquish the practice of punishing each
other so severely.
The monotheistic explanation for
disasters remained and still remains
central to the existence of the Cook
Islanders (cf. South Pacific Bureau for
Economic Cooperation 1979), although
apparently traces of early polytheism are
still to be found (Luomala 1984). Yet
paradoxically in official quarters concerns
have been voiced about global climatic
warming and associated sea level changes
(Brook, Basher, Bruce, Parsons, & Sullivan
1991, p. 2). The Islands government has
also embarked on a five-year planning
scheme, set priorities, and improved
managerial infrastructures for coping with
disasters (UNDRO 1990).
Resolving the discrepancy
While it could be argued that a patchwork
of inconsistent explanations for disasters
has more appeal than one of consistency,
intellectually the dissonance is somewhat
untenable and in practice it has undesirable implications. A few clergy from
different theological schools agree and
they have given pointers to show how the
problem might be resolved. For example
an Old Testament Scholar Rabbi Michael
Abrahams of the Wellington Liberal
Synagogue (private communication 18
December 1997)wouldfinesse the question
by redefining the theological rationale for
regarding disasters as Divinely inspired
punishments. He suggested that the clergy
should give more consideration:
to God's specific covenant not to harm
mankind (Genesis 9:13)
to God's concern for the spiritual
recovery of the wicked and not for their
death (Ezekiel, 33: 10)
to the shift of emphasis in the Old
Testament away from corporate guilt
for sinful behaviour to that of individual
guilt for such transgression.
In their writing other theologians (cf.
Robinson and Edwards 1963; Geering
1986) have suggested that the clergy
should place more emphasis on inner
spiritual growth and redemption through
worship than on outward behavioural
conformity through fear of punishment.
Spong (1991, p.33) would have each
generation of the religious re-interpret
the world in the light of the knowledge
and suppositions currently available.
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Geering (1994) would have the myths of
creation and catastrophe regarded as
stepping-stones en route to the religious
existential core of humanity.
Somewhat in advance of such propositions, Douglas (1980, pp. 1234-1237)
cited Greta Hort to suggest that with the
exception ofthe death ofall the first-born,
the ten disastrous plagues of Egypt were
linked biologically rather than theologically. He said that they could have been
the outcome of a series of events that
began with an abnormally high tide that
carried fine particles of red earth and
micro organisms. According to him these
events in turn would have poisoned fish,
caused frogs to swim ashore, and bred an
abundance of mosquitoes and flies that
infected cattle and gave skin rash to
humans. The heavy rains that followed
would have ruined the staple food crop,
caused floods, and made conditions
suitable for locusts to breed. The subsequent drought that completed the cycle
would have baked the ground, from which
a three-day whirlwind would have blown
particles of dust about that blocked the
light of the sun.
However, a reading of the original paper
shows that in making connections between
what was thought previously to have been
a series of calamities, Hort (1957) herself
was seeking simply to establish the
historical truth for the actual occurrence
of the plagues. She was not trying to offer a
biological alternative for the widely held
theological explanation for the disasters
as forming an 'invincible sequence and
growing severity'. No doubt had she done
so, she would have created uproar, because
in the words of Dr. Nan Burgess, former
Lecturer in Pastoral Theology, Knox
College, Dunedin (private communication,
9 December 1997), the acceptance of
biological accounts for natural disaster
would require the clergy to think theologically rather than biblically. In my view
it would also require them:
to think scientifically and to be bold
enough to discard redundant explanations
to allow their findings to percolate
through their scriptural teaching
to admit that they should have expounded such aspects of their previous
religious explanations more tentatively
to work through the implications of
value change with their congregations,
and support them through the inevitable period of uncertainty that follows
any recalibration of basic assertions
and assumptions.
Were they to do this, the clergy might
reflect on Sagan's (1997) thesis about the

-

inevitable conflicts between irrationality
and rationality that have arisen in the
development of science. They might also
take heart from Tenner's (1996) cautionary
tale of the unintended consequences of socalled technological progress, and come
to appreciate that the findings of science
and technology, like those of scholarship,
are not always beyond dispute!

The prosped
The proposition is not too preposterous,
because moves have been made recently
for bringing a concern for the environment within a framework of religion.
Marsh (1991) has even mooted the
formation of a 'Down to earth religion',
and the influential World Council of
Churches (WCC) has recommended that
a specific concern for the environment
be introduced into Christian theology
(Eyles 1993).
Were the WCC to be successful, and go a
little further with its authority to revise
religious explanations for natural disasters,
it might be easier for the Cook Island
Churches and other congregations like
them to follow suit. Then in times of
adversity the clergy might with confidence
place less emphasis on punishment and
more on compassion. The change of
emphasis would repair the apparent rifts
in any community on the issue, promote
the resilience of vulnerable populations
that are obliged to remain in disasterprone areas of the globe, and remove some
of the dissonance between theology and
science.
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Foot and Mouth in Britain:
the first 6 0 days - a problem of dystopia?
Introduction
This paper is written from the middle of
a crisis. It is fully accepted that it will be
out of date not merely by the time it is
read but even by the day after it is posted.
As I was starting to put it together, the
national press reported the government's
chief scientist as saying that the foot and
mouth disease (FMD) was 'past its peak',
that the government's policy 'will eliminate the disease' and that the average
number of outbreaks 'had fallen to 20 to
30 cases per day'. A crisis has beendefined
as an 'ill-structured situation'. The chief
scientist's remarks came on the day after
the number of outbreaks hit a nearrecord level of 41. (Outbreaks, more often

Fig I: UK, Foot and Mouth distribution at April 19.
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by Dr Jan P Rocken, Director,
Rotkett Associates Limited,
Upperstones, Derbyshire UK

reported as 'confirmed cases', are counted
by the number of farms, not by the
number of animals, affected.)
To suggest that, as with the BSE crisis,
the government's scientific spokesman
may be speaking in a paid role, may be
either a slur or a truism. The author would
recommend, having seen the reportage of
governmental announcements that BSE
was not a health concern, and having

heard its chief scientist repeating the
message, a degree of caution. To lay a
statistical trail in the middle of an illstructured event may be problematic. And
we are indeed in an ill-structured situation.
New cases occurring tens of miles from
already-infected areas are blamed variously and by varying sources on transmission by tourists, by traffic, by birds and by
illicit animal movement. Calls for and
against larger (or smaller) scale slaughter
and for or against vaccination abound and
the government has seemed at various
times to be completely against to'thinking
about it' to preparing to vaccinate; though
without taking a decision.
A crisis may be ill-structured, but
failure to handle it appropriately permits,
or even directly leads to, disaster. In the
UK, the outbreak is still-with the
number of animals awaiting slaughter in
excess of a million- reported as a crisis.
Elsewhere, it may be seen as having been
allowed to escalate to disaster.

Foot and mouth disease
Foot and mouth is a highly-infectious viral
disease which affects, by and large,
animals with hooves. It is a relatively mild
illness causing blisters in the mouth, on
the snouts of pigs and on the hooflleg
margin. The blisters eventually burst and
secondary infection, particularly in 'dirty
'conditions, may occur. The overall
animal fatality (including that from
preventable secondary bacterial infection) is around five percent, mainly
concentrated on neonatal and very young
animals. It also causes temporary drops
in milk and growth yields. The extent to
which this mortality is primary (due
directly to the disease) or secondary (due
to infection of tissue exposed through
burst abscesses) does not seem to have
been quantified.
In addition to affecting hoofed animals
(interestingly, excluding horses), the
disease can also be transmitted to rats,
hedgehogs and (irrelevant in these
circumstances but again interesting)
elephants.
The virus can be spread by direct, soil
or air contact. It can accordingly be carried
from place to place by movement ofspecies
(including humans) that are not affected
Australian Journal

of

Emereencv Manaeement

as well as those that are. In those animals
affected, there is a two week incubation
period between contact with the virus and
the appearance of symptoms. This delay
period has particular implications for
control (see below).

Foot and mouth disease prevention
Until fairly recently, foot and mouth
(FMD) was endemic in flocks and herds
throughout the world. Attempts to
eliminate it appear to have taken a parallel
route to the apparently-successful methodology of eliminating smallpox: that is,
initially by vaccination and then by
declaring disease-free areas. The payoff
of this has been the free trading of meat
and livestock between certified diseasefree areas without herd vaccination and
with apparent certainty of safety. This
control is regulated by the Office International des Epizooties. In order to take
part in this free trade, a nation must:
To be listed as an FMD free country or
area where vaccination is not practised, a
nation must:
have a record of regular and prompt
animal disease reporting;
send a declaration to the OIE that there
has been no outbreak of FMD and no
vaccination has been carried out for at
least 12 months, with documented
evidence that an effective system of
surveillance is in operation and that all
regulatory measures for the prevention
and control of FMD have been implemented
not have imported animals vaccinated
against FMD since the cessation of
vaccination1.
Nations in this group, then, will not
generally accept animals or meat from
nations outside the cordon which have a
program of herd vaccination or have
endemic disease.
For an island state like Great Britain,
this should (perhaps!) have ensured
continuing immunity. Regrettably, given
the vagaries of international trade it
clearly does not. It appears at this stage
that the virus was introduced through
pigswill, and suggestions for the original
transmission vector have included a
tourist's sandwich through the (otherwise
illegal) importation of cheap noncertified meat by the military or (in what
seems to have been a socio-political
blunder) Chinese restaurants. The lesson
to be learned is that there is an extension
of 'no man is an island' to 'no island is an
island'.
History of the outbreak
On 20 February 2000 an abattoir in Essex
Spring ZOO1
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Fig2: confirmed cases. UK, February - April 2001

Fig3: polynomial regression on confirmed cases. Days 0-60.

in the east of England was identified as
reporting a case of FMD in animals sent
for slaughter. Immediate pointers were
to farms either on the Isle of Wight (100
road miles to the southwest) or Buckinghamshire (80 miles to the west).
Ministry of Agriculture, Fisheries and
Food (MAFF) announced on the same day
that a further suspected case had been
found on a farm at Stroud, Gloucestershire-70 miles further west from
Buckinghamshire. Within a day, a fivemile exclusion zone in which the movement of farm animals was prohibited had
been thrown around the Essex abbatoir.
The next day, all livestock movement
throughout the country was suspendedinitially for seven days.
On 22 February,two days after the initial
finding, a piggery on Tyneside- now 300
miles to the north of the abattoir-was

fingered as the possible origin of the
outbreak.
A week after the initial finding, the
number of cases (farms involved) had
risen to 22. A week later, it was rapidly
approaching a hundred. On 23 Marchroughly a month after commencementit passed 500, and less than a fortnight
after this it exceeded a thousand. Figure 2
shows a cumulative tally of the number
ofconfirmed cases. Figure 3 superimposes
a simple polynomial regression on the
figures.

Preventative measures
Severe restrictions were almost immediately placed on non-vehicular moveNotes
1. Office International des Epizooties: Chapter 2.1.1.
Article 2.1.1.2. as at 26 September 2000.

ment throughout England, Wales and
Scotland. Footpaths and bridleways in
both affected and non-affected areas were
closed. General entrance to affected farms
was prohibited. At entrances to other
farms, and at entrance to rural areas
remaining open to the public, disinfected
straw mats and boot scrubs were provided. The clear aim of this coupled with
restriction of livestock movement was to
limit the spread of the disease via human
and farm animal vectors.
Early calls for vaccination of farm
animals-in infected areas, in a ring
around such areas or complete national
herd protection-were rebuffed by
MAFF and the government. A policy of
slaughter of herds on infected farms,
coupled with slaughter in immediatelyneighbouring holdings, was considered
the optimum approach (figures 4 Q 5 ) .
The stated aim was to bring the outbreak
under control whilst maintaining the
vaccine-free status of the majority of the
national herd, so enabling rapid transition
back to national disease-free status.
There was some historical precedent
in this approach. The last outbreak of
FMD in Britain started in October1967.
Its rate of spread peaked a month later,
with more than 400 farms affected in a
week, then the rate gradually dropped. The
outbreak was officially deemed over on
June 4 of the following year. In the eight
months, 2,364 farms had confirmed cases
and 433,987 animals were slaughtered. It
might have been expected that, given the
lessons and experience of that model and
experience, a further incidence could and
would easily have been contained.

Figures 4 8 5: a policy of slaughter of herds on infected farms and immediately neighbouring holding was

implemented.

Problems and limitations of the
control measures
Perhaps the major problem encountered
in these control measures has been that
the decision on the killing and disposal
of sheep, cattle and pigs was taken
without apparent regard for capacity. It
required a very large number ofveterinary
surgeons to confirm disease outbreaks, a
larger number of skilled slaughterers to
kill the animals humanely and a rapid
means of disposal of the carcases. The
lack of adequate numbers in the first two
cases resulted in a failure to slaughter
affected and neighbouring herds within
the required twenty-four and forty-eight
hours of onset respectively. The limited
availability of slaughterers was made
worse by a further, and probably unforeseen need.
This compounding problem was that
the disease bit when pregnant ewes were
on winter pasture-on moorland above,
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or sometimes on fields hundreds of miles
from, their home farms. This was not
suitable for lambing, or in some cases
capable of maintaining the stock. They
could no t be moved without a licence,
and licences were restricted to movements
of only a few hundred yards. The only
remaining alternative was a further mass
slaughter. By early April, there was a
backlog of 350 thousand condemned
animals awaiting slaughter for disease
control, whilst requests for movementrestriction slaughters had risen to almost
a million sheep and over 300 thousand pigs.
Despite early involvement of military
assistance, disposal of the dead presented
a similarly severe problem. Strategies of
burning, of burial and of rendering have
all been implemented but, again in early
April, the number of carcases awaiting
destruction had risen to 400 thousand.
Again the problem was compounded. In

the case of at least two mass graves, in
Durham and in Wales, it was reported that
the bodies would have to be dug up again
because of the risk of pollution of the
water table (figures 6 Q 7 ) .
It may fairly be said that the control
measures were insufficient to prevent
disease spread. In some cases they may
also been of dubious value. Starting from
the last observation, it seems clear that
piles of dead animals left in the open
should be regarded as probable centres of
infection for disease spread, notably via
the rat and carnivorous bird routes.
Restrictions on non-vehicular traffic
have in some cases been criticised as
overreaction and in others as insufficient.
In the first case, many local authorities
reacted by closing all non-urban (and even
in some cases urban!) paths. In my own
village, a path leading from a main road
by the side of the church and between
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Figures 6 8 7: mass graves were used, but in at least two instances, in Durham and in Wales, it was
reported that the bodies would have to be dug up again because of the risk of pollution of the water table.

industrial buildings down to the factory
estate was closed, though there were no
fields or animals bordering it. In another
case,a friend reported that a canal towpath
running through the centre of a nearby
town was closed. A maximum penalty of
£5,000 ($A13,750) for ignoring closures
was imposed. Notices were placed at the
path entrances, and plastic 'incident tape'
was strung across them as a further
reminder. Over the two months of the
outbreak, this tape has been torn down in
many areas where the footpaths clearly
present no threat to vulnerable animals.
Interestingly, no case of prosecution for
infringement of these particular regulations seems to have been reported.
On the other hand, the continuance of
all traffic on roads running alongside and
through livestock areas brings into
question the entire concept of closure.
Vehicles can clearly carry, drop and spray
Spring

2001

mud over very large distances. Whilst
many farmers have moved their vulnerable stock away from roadside fields,
this has not always been possible (and
there is still in any case the problem of
rat and passive infection-route spread).
And as has already been noted, sheep
graze on open moorland in upland areas.
Roads running through this moorland
have, in general, not been closed. The risk
of infection being carried to these
animals must be regarded as very high; it
is probably more surprising, then, that
there has been a generally low, isolated
and sporadic spread of infection amongst
such flocks.

The political imperative
In many respects, the crisis can be seen as
a political one. Britain does not (outside
of occasional belligerence) encounter
large-scale physical disasters. As a rela-

tively isolated, geologically and clmatically
stable island mass, it is seen as immune to
the more massive disasters occasioned by
earthquake, flood, hurricane and tornado
experienced elsewhere in the world.
Perhaps for this reason, perhaps because
of the traditional resistance to change of
the administration, there is no experienced national disaster coordinating body2.
This is a very weak position for a
government to find itself in. The experts
are scattered,'out there'and not necessarily
friendly with each other or predisposed
toward governmental priorities.
The government has found itself in a
weak position also because of the fiascos
surrounding its handling of (most recently) the G M foodstuffs controversywhere it initially supported, and then was
forced to back down from, a procultivation policy. Earlier administrations'
(and scientific advisors') mistakes on BSE
and 'salmonella-in-eggs' add to its problems. There is now (for the UK) an unusual
public willingness to question and to
criticise handling of, particularly, agricultural crises. So throughout the crisis, the
government has found itself on the
defensive. By demonstration of this, it has
found itself in the unusual position of
having, despite maintaining an unassailable labour lead, to postpone the
general election.
Being in a defensive position is not the
best environment for managing a crisis
situation. There is a need to be seen to be
in charge of the situation-as Perrier
discovered when they had to withdraw
every bottle of its sparkling mineral water,
worldwide, in 1990 and was subsequently
swallowed up by Nestle. A political
imperative, then, has been to demonstrate
seizure of control of the situation. Hence
perhaps a maintenance of early stances
on control-without-vaccination and other
seemingly dubitable measures. Allied to
this has been an international imperative
of appearing to control the situation. This
need has again been enhanced by failure
to control BSE in the early stages. In that
epidemic, the advisable early step of
culling infected cattle and placing adequate restrictions on meat sales was
replaced with a 'wait and see policy' that
Notes
2. For a critique of this position See, for instance. Roc!w
IP (1994) 'A Construdive Critique of United Kingdom
Emergency Planning' in Disaster Prevention and
Management voi.3 no.1, Bradford: MCB University
Publications and Rodtea JP (2000) 'Wither Emergency
Planning? A Deconstruction of UK Emergency
Preparedness' in Bristol Business School Teaching and
Research Review, No.2, at ww.free.press.com/journals/
trrils2.cont.htm.

made the situation far worse than would
otherwise have been the case. This time
around, international standing may best
have been seen as being maintained by
'taking the situation in hand' with
immediate culls.
A further complicating factor is the
political power of the farming industry
in the UK. Despite its low economic input
(see below), it has a disproportionate
lobbying influence on political parties of
all persuasions. This has perhaps most
recently been demonstrated by the
government's delay and effective withdrawal from implementation of its
electoral promise to ban foxhuntingthe Bill being finally brought forward
when an election was pending, when it
was known that the House of Lords would
not accept it and when it would accordingly run out of parliamentary time.
This power of the farming lobby is in
part traditional- the National Farming
Union (NFU) has a large membership and
very adequate funds. However, the focus
of concern has changed as small landowners and tenant farmers have become
poorer, leaving a siuation in which the
majority voice is that of the very large
(and accordingly very rich) landowners.
These are people who both have influence
and can supply (or withhold) large
amounts of funding to political parties.
Where there is a conflict between small
sheep farmers (whose market may be
mainly internal and who will therefore
want their flocks protected) and large
pedigree herd owners (whose market is
largely external and who would therefore
stand to lose considerable income
through inability to sell abroad), the voice
of the latter is more likely to motivate the
views of the NFU.
Accordingly, the NFU has been consistently against immunisation; and the
government has again consistently, until
very recently, upheld that view.
What has also become clear during this
crisis is the closeness of the NFU not only
to the government as a lobbying body but
to the Ministry of Agriculture. According
to one commentator:
The union had a team of several
hundred experts who had similar
mindsets to officials within the
Ministry of Agriculture and enjoyed
good and regular access to them3.
This double closeness and consequent
effectiveness has been likened to the
National Union of Miners setting policy
for the energy industry.
Economic factors
Unlike BSE, a disease fatal both to animals

and (as vCJD) to humans, FMD is primarily an economic problem. It causes
output losses to the farming industry. It is
necessary to ask, then, how the financial
effects of the disease, and of the effects of
the control methodology on the rest of
the economy, balance.
The author lives in a semi-rural part of
central England. Though he would not
claim to be privy to a unique insight, he
lives close to a national 'tourist area' and
has had opportunity to speak with several
of those who are involved in the tourist
trade-publicans, hoteliers, restaurateurs,
guest house owners. All have seen their
trade income massively diminishedperhaps (on a guesstimate) to around ten
percent of what might be expected at this
early time of the year. Given that the
current estimates for spread are from the
current half-thousand to a projected four
thousand farms and a cull ofhalfthe entire
herd, it may reasonably anticipated that
this level of attrition of the'tourist' trade
will continue, unless preventative measures change, at least summer.
Put bluntly, the farming industry accounts for around 1% percent of UK
national income. The export trade representsasmall proportion ofthis. The tourist
trade represents a considerably larger slice
of the economy. Though it is accepted that
a good deal of this comes from visitors
who 'take the tour' of towns and cities
(traditionally London, Stratford and
Edinburgh), the internal and external
markets for visitors to the countryside
considerably exceed total revenue in what
is a depressed agribusiness. Under EU
policy as administered by the UK government, agribusiness has been heavily
subsidised, with subsidies going in the
main to large landowners. (This is in
contrast to France, where small-scale local
farming has continued to be encouraged).
Such has led to aggregation of holdings
and a business elite of powerful landowners who have and continue to dictate
farming policy whilst holding a very
powerful (perhaps, outside ofthe Ministry
of Defence, most powerful) parliamentary
lobby.
Just as inertia and reliance on historical
precedent is typical of central government
and its agencies like MAFF, the interest of
the large landowners is best served by the
exclusion of public debate and democratic
process. (Large landowners have been at
the forefront of opposition in recent
debate about 'opening up' the countryside
to walkers). Their economic interests are
best served through insistence of governmental compensation, at market rates, for
slaughtered livestock. Such a policy, which

appears at surface level not to differentiate
between the 'rich' and the 'poor'- the
small farms and the huge estates-in
practice plays into the hands of the latter
because they alone are able to raise,
through their inherent economic power,
loans at reasonable rates to see them
through the crisis. The almost-certain
eradication of a large number of small
animal farms is therefore advantageous,
and criticism of the governmental policy
of slaughter rather than vaccination
perhaps understandably muted. Major
holdings are more likely to be reliant on
export trade.
With impeccable timing, on 21 March,
exactly 30 days into the crisis, it became
apparent that the Minister for Agriculture
was privately disposed to offer a large
number of small-scale farmers an 'early
retirement' package, concentrating agriculture yet more firmly in the hands of
large agribusiness.
Total losses to the farming community
have been estimated in the hundreds of
millions of pounds. An early estimate of
losses to the tourist industry, from the
Centre for Economics and Business
Research, put the likely figure at around
£5 billion. Later estimate by the Institute
of Directors put total economic losses at
£20 billion4. Compensation to farmers for
culled animals has been agreed at 90
percent ofcurrent market value. A farmer
at the centre of early spread through
trading has just been awarded a reported
£.I million. Compensation to the (primarily small and therefore often marginal)
tourist traders has neither been agreed
nor given. We return to the political power
of the two lobbies.
The situation at day sixty
The sixty-day cutoff for this paper was
chosen for no reason other than that a
cutoff was needed and it seems to provide
a convenient point. According to MAFF
figures at that date (20 April):
1,412 cases had been confirmed
1,294,000 animals had been slaughtered
a further 513,000 were identified for
slaughter
264,000 carcases still required disposal.
Curiously, the MAFF website noted on
this date that that 'Animals culled in
Cumbria in a voluntary sheep cull
(250,000) and animals culled in Anglesey
(45,000) are not included'.
Notes

3. Rickard, 5, quoted in the Financial Times. London.
20 April 2001. Sean Ri&ard is a former chief economist
10 !he NFU.
4. Brown, D and Clover, C: Daily Telegraph. London, 20
April 2001
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The government, via its chief scientist
and with the support of MAFF, is insistent
that the disease spread is now under
control, and there is some indication from
the figures that this may indeed be the
case. Figure 2 certainly seems to show a
trend downwards from the polynomial
curve. However, caution is needed. The
UK remains, by analogy, in a state where a
dangerous substance has been and continues to be released into the environment. We think we have controlled it, hut
the parameters of spread control are
uncertain.
A complication is that the figures for
new outbreaks are necessarily historical.
Given the two-week incubation period,
they can only show what was happening
'on the ground' a fortnight ago. We can
actually have no idea of the current state
of spread of disease. All we can say is that
it seems to have been reducing two weeks
ago. This aspect does not seem to have
been acknowledged at all, by the government or the media; 'yesterday's figures'
are and have been consistently taken as
indicative of the current situation. It is as
though we were trying to control a blaze
at a chemical works by looking at
yesterday's news bulletins. The explosion
that happened this morning, killing half
the firefighting force, is unacknowledged.

What has gone right?
It may be that spread of the disease has
been controlled. From a high daily
reported figure in the forties at the end of
the first month, daily figures at day sixty
have dropped to around fifteen. In this
case, the resumption of livestock and
meat exports to other disease-free nations
may be expedited. What would effectively
(with vaccination) have been a two-year
hiatus might become a one-year one.
Toward day sixty, thegovernment felt able
to lift livestock movement restrictions in
an area of the south-east midlands.
Assuming that vaccination remains a
pipe-dream, meat and livestock exporters
will have been pacified and the government, MAFF and the NFU proved 'right'.
What went wrong?
The methodology utilised.was informed
by hindsight. It was based on successful
control of a previous occurrence. This is
'traditional methodology'-we look at,
analyse and learn from past events and
utilise that experience to prepare for the
next. Unfortunately, it does not appear to
have been informed by changes in what
is sometimes called the postmodern
society.
Markets are no longer 'local'. Not only
are they fewer and larger, but they are
Spring 2001

attended by national and international
animaldealers. Animals bought at auction
may be shipped immediately to the
opposite end of the nation, traded again
within days to other parts and in a similar
period shipped abroad. In 1967 1 could
go to my local butcher-at least in rural
and semi-rural areas-and find out not
only what area the meat I was buying
came from, but often even which farm.
The nearest I get now is to know which
nation provided it. Even if I can find'local'
produce, it is quite likely that the animal
was born in one part of the country,
raised in another and only fattened at a
nearby farm.
The centralisation of abattoirs- in the
UK engendered by European Community
Regulations aimed at (ironically!) disease
control, has ensured that possiblyinfected animals must sometimes travel
great distances to slaughter. Again where
my local butcher would have slaughtered
and prepared local produce, he now buys
in from an abattoir that may be slaughtering animals from hundreds or, originally
even thousands, of miles away.
The overall effect of these changes is
that where disease was in the 1960s
contained within a relatively small area
around the Welsh borders, it is today
effectively and actively spread. Animal
transport in open trucks further implies
the possibility of airborne if not soilborne contamination on route.
For a disease with rapid onset, this is
perhaps not too much of a problem: it
can be detected and controlled rapidly.
However, FMD with its two-week incubation period (and it has recently been
suggested that the period can he much
longer) is more of a problem. By the time
of detection, we have a relatively long
period during which animals have been
bought, sold, moved, intermingled and
spread. Without a detailed audit trail
investigation-which would take several
more weeks- we have no way of determining what has gone where, been in
contact with what and where these other
animals might have gone.
In short, by the time of detection of the
disease, it can be expected to have spread
throughout the country and abroad. This
is precisely the situation we have found
ourselves in, and exactly the one that does
not seem to have been recognised.
There is a saying that history repeats
itself. There is a later assertion that
'history does not repeat itself; people
repeat themselves'. That is where we seem
to be. Both the Ministry of Agriculture
(MAFF) and the National Farmers' Union
(NFU) appear to have taken the view that

the current outbreak could and should
be contained according to previous
experience. What they do not appear to
have taken into account is that customs,
legislation and practice have changed over
the period. This is a clear example of
dystopia-of difficulty in, of limitations
of, of blinkered-vision. What the authorities and the farming community see is
what they want to see: an unfortunate and
containable outbreak of a transmissible
disease. What they are encountering is
very different: an unfortunate and, if the
same measures are used, uncontainable
outbreak. The response is identical, based
on history. The circumstances are very
different.

What should have been done?
The slaughter policy demonstrably failed.
Focus on the historical has resulted in a
dystopia-a distortion of vision-that
failed to see the present. This dystopia
also apparently failed to notice that the
tourist business was economically and
socially more important than the meat
and livestock trade.
In their defence, the crisis caught MAFF
and thegovernment by surprise. FMD had
been absent for a generation. It was,
effectively, unimaginable. Contrarily, the
job of a crisis manager is precisely to
think the unthinkable: to plan in advance
for the event that 'can never happed. This
had clearly not been done and needs
doing in the future.
The decision not to vaccinate appears
to have been taken on the shaky economic
ground that it would hamper the export
trade. Although European Regulation was
cited, it is notable that when eventually
approached the European authorities did
not demur from giving consent. Fifty-five
days into the crisis, the government
appeared finally to be gearing up for
vaccination, though only in the heavilyinfected areas of Cumbria and (perhaps)
Devon; though at day 60 still no decision
had been made.
Given the size of the cull even at this
stage, it seems likely that holders of
unaffected stocks will have their hands
full satisfying the domestic market. The
export trade at this stage should seem less
of a problem. The price of live animals
internally will rise sharply with demandfarmers are already suggesting that
compensation based on current values
will be woefully inadequate to enable restocking.
In these circumstances, it is on balance
hard to see why vaccination was not
immediately employed. The tourist trade
would have been protected and there

~p

would have been no need for a cull that
may eventually involve half of the farming
stock. Compensation would have been far
lower and internal markets for meat and
live animals would largely have been
unaffected.
At day sixty, one can rest assured that a
policy of vaccination still brings an
apoplectic attack from the larger pedigree
breeders who depend heavily on export.
However, despite their heavyweight
political status it has to be realised that
their contribution to exports is considerably less than the cost arising from the
mishandling of the crisis. Most of the
smaller farmers-the majority in terms
of numbers- whose average income has
been estimated at a mereL9,OOO ($A25,000)
a year would have been protected.

Conclusion
At this, probably still early, stage of the
crisis (or disaster), any conclusions must
be tentative. Future events may demonstrate that the response was the best
possible. Equally, though, the 'state of play'
appears strongly to indicate that the
government, driven by MAFF and the

Judy Esmond, Ph.D.
PuDIIshcd in celebration of the
Intrrnatlonol m a r of votuntrrrs POOI

Count Me In1 501 Ideas on
Recruiting Volunteers
by Judy Esmond, Ph.D
Published by Newseason Publications, 2001
246pages, ISBN 0 646 40894 I

NFU, in playing a weak hand has got it
wrong. What should have been a shortlived crisis has been turned into an
ongoing disaster. The author therefore
offers some thoughts based on the
current state of play.
The main areas of infection were
remote from the place of detection (the
Essex slaughterhouse) and the reported
original site (the piggery on Tyneside).
One was on the opposite side of the
country from Tyneside, in Northwest
EnglandISouthwest Scotland), the other
some 400 miles away (by road) in the
southwest.
This apparent immediate cross-nation
spread makes this occurrence significantly different from the 1967 event.
New events need new thinking. If an
emergency management lesson is to be
learned, it is that response should not
be based solely, or necessarily even
mainly, on historical experience-on
hindsight. In a rapidly-changing society,
what was applicable and appropriate
yesterday is not necessarily so today.
In this crisis, the lobbying power of the

A particularly useful book on recruiting
volunteers, this is an excellent resource
that brings together a number of key
principals with realistic ideas associated
with recruiting volunteers.
This resource introduces the concept
that there is far more to recruiting
volunteers than putting an ad in the local
paper and suggests continuous improvement and a multi-level approach. Concepts and ideas included in this book are
interlinked and presented in a snapshot
format by chapter for ready reference,
easy digestion and application.
Contents assist the reader to take into
account the many strands of recruiting
volunteers. From an internal audit
considering what an organization is
bringing new volunteers into, to great
suggestions as to how an organization
identifies ways to be their own best
ambassadors, right through to the 'sharp
end' of actually recruiting volunteers.
Includes practical tips and ideas for both
window of opportunity and ongoing
recruitment strategies, Volunteer Managers and those involved in the recruiting
process can pick and mix ideas that fit

NFU coupled with its closeness to
MAFF has ensured a suboptimal response to a crisis. There needs to be a
national disaster 'centre of excellence',
independent of traditional and entrenched power structures, able to offer
guidance and assistance in major
untoward events.
In crisis, it is necessary to consider only
the realities of the situation. Particularly
when starting from a weak position,
successful management demands that
the reality of the event, not the vested
interests of the directors, pressure
groups and those directly involved, is
addressed.
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with their local communities needs and
organizational resources.
This book also provides assistance for
Volunteer Managers in identifying gaps
in areas of the practice of volunteer
management with further readings suggested as a handy reference.
Count Me In! 501 Idem on Recruiting
Volunteers provides the Volunteer Manager (paid or unpaid) with a broad spectrum of concepts relating to volunteer
management and recruitment along with
some very practical and useful ideas to
back up those concepts. All in all, an easy
to read, easy to use, valuable resource for
those who are involved in both recruiting
volunteers and volunteer management.
To order copies oJ this book contact:
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World Disasters Report
A failure to understand the economic and social
realities facing disaster victims leads to poorly
designed aid efforts which don't help protect people
from the impact of future disasters, according to
the latest World Disasters Report released by the
International Federation of Red Cross and Red
Crescent Societies (Federation).

'Too often, efforts at reconstruction
after a major disaster don't lead to
recovery. Instead they end up rebuilding
the risk of danger in future disasters by
ignoring economic realities,' says Mr
Didier Cherpitel, Secretary General of the
Federation.
Survivors of Venezuela's devastating
mudslides in 1999 who'd been moved to
safer, remote areas, were unable to earn a
living there and have begun to return to
the site oftheir former homes and are again
at risk. Since Tajikistan gained independence, little investment has been made in
developing its small scale rural economy.
Despite extensive food aid for eight years,
it is still unable to feed itself. Last year, its
worst drought in 74 years left around two
million people facing hunger and malnutrition while some of its available water
was pumped into irrigatingits cotton fields,
Tajikistan's main cash crop.
Many donors and governments direct
their aid efforts mainly towards rebuilding damaged infrastructure, not peoples'
livelihoods. A survey cited in the World
Disasters Report found 53 per cent of aid
projects focussed on rebuilding infrastructure while only I0 per cent were on
components of economic recovery. This
then impacts on social recovery. In
Somalia, ten years on from the 1991
Spring 2001

conflict and more than US$ 4 billion of
aid later, one child in three still dies before
reaching the age of five.
The report also looks at the widespread
leakage of aid dollars from disaster
stricken countries which further weakens
chances of recovery. In Bangladesh for
example, 60 per cent of the funds spent
on the Flood Action Plan between 19901995, did not stay in the country but were
used to pay foreign consultants. Other
common approaches to aid and assistance
which undermine local economies including tied aid and the funding gap between
emergency, rehabilitation and development programmes, are also criticised by
the World Disasters Report.
'Aid needs to be used to rebuild local
economies and communities. To do that,
donors need to understand the links
between relief, rehabilitation and development and to involve local people more
in determining the kind of help they need.
So the way aid programmes are funded
has to change,'explains Ms Astrid Heiberg,
President of the Federation.
'The Red Cross and Red Crescent is
investing more in community-based
programmes to empower people so as to
better prepare them against future
disasters:
This approach to aid has shown con-

crete results particularly if recovery
programmes are geared to disaster
preparedness and risk reduction and so
lessening their impact on people's lives
and livelihoods.
In the Indian state of Orissa, the
construction of 23 Red Cross cyclone
shelters, combined with community
education and disaster mitigation,
saved 40,000 lives in one disaster alone.
In one region in Vietnam where homes
are destroyed annually by flooding, a
Red Cross programme replaced lost
homes with stronger, disaster-resistant
ones. Local communities helped with
the design and building ofthese homes
and the following flood season, only
one home out of the 2,450 was destroyed.
This year's World Disasters Report also
looks at the cost of natural disasters which
have swept away any developmental gains
made in recent decades. The report
contains chapters on the role of livelihoods, Venezuela, Somalia, Vietnam,
Tajikistan and new data on disaster trends.
The 2001 World Disasters Report
is available from the Australian Red Cross
National Ofice for $65 (incl. postage and
handling), PO Box 196, Carlton South,
Victoria 3053.

Older People in disasters a n d
humanitarian crises: Guidelines
for best practice

Published by HefpAge lnternational
24 pages, ISBN 1 872590 02 0
Reviewed by Andrew Coghlan, National
Training Consultant, Disaster Recovery.
Currently there is much interest and a
number of publications being developed
in the consideration of vulnerability to
disaster. This booklet (25 pages) is a
worthy addition to the literature, providing a practical approach to supporting
a group often identified as vulnerable;
older people in disaster.
Produced by HelpAge International, (an
organisation with over 20 years of
experience working with and for older
people in development projects and
emergencies) this booklet provides a
succinct set of Guidelines for dealing with
the vulnerabilities and needs of older
people in crisis situations. Based on both
practical experience and research in areas
as diverse as Asia, Africa, Europe and the
Americas the basic aim of the Guidelines
is "to meet the special needs of older
people in emergencies."
Not only is the vulnerability of older
persons considered, but also their potential contributions, special needs and selfsupporting capacity. Features of the
publication include;
Key approaches and actions to reduce
vulnerability associated with ageing
Suggested means of enhancing the
capacity and contribution of older
people in emergencies.
In so doing, the emphasis of the
Guidelines is very positive, outlining
measures which will enhance older
peoples ability to deal with disasters and
encourage their contribution.
The document is divided into 4 sections, under the following headings:
Guidelines for best practice
The issues
The research
Applying the guidelines
Guidelines for best practice
Acknowledging that older people are
often identitied as particularly vulnerable
to disaster, this section identifies consultation, inclusion and empowerment as
primary indicators of good practice. Best

-
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practice guidelines are then neatly
described under the headings of:
Addressing older people's needs
Meeting basic needs
Mobility
Equal access to essential services
Social, psychosocial and family needs
Recognise and support the contributions of older people
The information provided throughout
this section provides the core of the
guidelines; a brief discussion of each of
the topics, together with a range of
practical ways in which to address them.
In this manner the document is a
potentially very powerful tool in guiding
service delivery for older persons in
disasters.
The issues
The second section provides an insight
into the vulnerability of older persons to
disaster. In addition to consideration of
the capacities and contributions of older
persons in disasters there is also a useful
discussion of gender issues within this
group.

1

The research
This section outlines the research program developed by HelpAge lnternational
which provided the basis for the development of the Guidelines. A significant
finding identified is that,'Many older
people feel vulnerable and dependant on
external support in the absence of resources to manage their changed circumstances' (brought about by the disaster).
The Guidelines provide a useful tool to
address this disempowerment.
Applying the guidelines
The final section of the Guidelines
provides sample checklists for assessing
older persons vulnerability to disaster.
Themes include:
Family circumstances
Social support
Health
Mobility
Basic needs
The checklists are a very practical
support to the information discussed
throughout this very informative publication.
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Volunteersynational peak
body mooted by Summit
Emergency management and services volunteers are planning to form a National Peak Body following
a three-day Summit meeting in Canberra in mid-October.
The volunteers acknowledged their need for a National Peak Body, which can represent volunteer emergency
related organisations and give effect to the major recommendations from the Summit.

More than 400 emergency management
volunteers and representatives of volunteer organisations met in Canberra on
October 10, l I and 12, to tackle some of
the issues facing emergency management
volunteers in Australia.
The Summit was officially opened by
the Governor-General, Dr Peter Hollingworth AC OBE.
In the emergency management sector,
the volunteers are the people who rescue
victims from car crashes and marine
accidents, fight fires, protect property,
evacuate people in floods and provide
first aid and medical help at mass
gathering such as sporting events, rallies
and protests. They are the people who play
a critical role in helping the community
recover from disasters like floods and
storms, building collapses and rail and bus
accidents.
The 400 people in Canberra last week
represented the half a million volunteers
in the emergency management sectorfrom State Emergency Services, St John
Ambulance Australia, church-based
groups such as Anglicare and Adracare,
Red Cross, Salvation Army and surf life
saving, search and rescue dog associations, coastal patrols, marine rescue
and fire authorities in every State and
Territory.
The Summit was organised by Emergency Management Australia with the
support of the Department of Family and
Community Services as part of the lnternational Year of Volunteers. With the
theme: 'value your volunteers or lose
them', it focussed on the ways to develop
a stronger volunteer sector. Through
workshops and plenary sessions, it
tackled problems across a range of areas
from training to funding and recognition
to legal liability.

The Director General of Emergency
Management Australia and Chair of the
Summit Organising Committee, Mr David
Templeman, said that the volunteers at the
Summit had concluded that the sector is
'simply not well enough recognised' by all
levels of government, the community,
media and industry, particularly the
insurance industry.

Recognition
Examining the evidence on the expression
of national recognition, the volunteers
concluded that legal protection was not
comprehensive, funding was deficient and
training was not consistently applied across
Australia.
They recognised that while support was
available from the Commonwealth through

EMA to tackle these problems, essentially the action lies with the volunteer
organisations themselves and with the
proposed National Peak Body.
The volunteers agreed that the solution to this lack of recognition lies not
only with all levels of government and
the media, but also with the volunteer
organisations themselves.
Volunteer organisations needed to
develop partnerships with each other,
with the media and particularly with
local government, so they can take their
messages to the community in a more
consistent, frequent and informative
manner.

Legal/Protection
The Summit recognised that the level

Director General of EMA, David Templeman, chairs the Bnal session of Ule Summit at the National Convention
Centre in Canberra.
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ofprotection for volunteers is uneven, and
in some cases, deficient.
In addition, existing arrangements are
not well understood by the volunteers
themselves. The problems faced by the
volunteers are not well understood by
local government or by State and Territory
Governments.
The Summit urged all organisations to
review the legal risks that their volunteers
face and identify deticiencies - both legal
and financial. This information should
be shared both within and between States
and Territories, and legislative amendments and policy developed collectively
should be put forward to better support
volunteers.
'We need to educate volunteers about
their responsibilities and the protection
to which they are entitled: the Summit
concluded.

Training
The volunteers agreed that to comply
with Commonwealth and State and
Territory policy, all organisations must
accept the National Training Framework.
All organisations must educate their
staff and volunteers to reinforce the need
to implement the National Training
Framework.
Volunteers concluded:
that the Australian National Training
Authority (ANTA) through the Public
Safety Industry Training Advisory
Board (PSITAB) should consider the
provision of marketing and communication strategies
The Department of Education, Training
and Youth Affairs and State Departments of Education could broaden the
definition of 'trainee'
volunteer organisations should work
with the PSITAB to develop partnerships that support non-registered
training organisations
agencies should be encouraged to build
'bureaucratic shields' that minimise
administrative overload.

Some of the hard work at the Summit was in combining the discussions in each breakout group into a
consoi aated set 01 recommendat on presented at the plenilly sesslon The eight lacll lalors ano tie lour top.(
presenters (MKhaelStr nger, Peter Sm Ih, Ridc Stone and John Cleahili)lormulated the finaloutcomes in terms
bfthe problems identiliedand the action required.The Funding facilitators are pictured here with Hori Howard
(standingleft) coming to grips with the issues.

Funding
A proposal to form a National Peak Body

that would develop strategies for better
funding was strongly supported by the
Summit.
The volunteers agreed there was a need
to develop a methodology to determine
the funding requirements of the organisations and their value to the community.
The Summit also agreed that:
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lhe Governor-General, Dr Peter Hollingworth meets Ms Rocky O'Brien, Territory Officer with St. John
Ambulance Australia, ACI

. adequate
funding for protective
. volunteers
should not be financially
clothing and safety equipment was fundisadvantaged for volunteering but the
damental to the safety and well being
of the volunteers and sufficient funding
must be found

volunteers opposed direct payment

. the National Peak Body should examine
volunteer employer support programs.

Volunteers praised by
Parliamentary Secretary
The National Summit for volunteer
leaders and managers from Australia's
emergency management and emergency
service organisations began with an
enthusiastic opening address from Dr
Brendan Nelson MP, Parliamentary
Secretary to the Minister for Defence.
Speaking to more than 450 volunteers
and official guests from across Australia,
he officially welcomed the volunteers and
formally recognised their commitment
and work to various emergency service
organisations.
Dr Nelson said 'without Australia's
dedicated emergency management volunteers who number more than half a
million, communities would be unable to
deal with disasters like fires, storms, floods
and cyclones'.
'It is both appropriate and timely this
year, in the International Year of Volunteers, that we should define the way ahead
for volunteers so they will continue to be
committed, enthusiastic and available', Dr
Nelson said.
Dr Nelson's speech emphasised this
year's Summit theme of 'Value Your
Volunteers - Or Lose Them'.
'Would we in any sense be a community
without those who give up their time and
resources in the service of others?
Imagine Australia without men and
women who selflessly serve us in not only
times of natural and technological
disasters but in preventing them and
cleaning up afterwards', Dr Nelson said.
'1 think you have recognised that in a
management sense, good intentions and
volunteer labour is not enough. I am sure
that while most Australians look at
emergency services volunteers and
breathe a great sigh of relief that you are
there.. .they are probably quite oblivious
to many of the issues that you are raising
at this summit. Many Australians probably
don't realise that you are volunteers:
'I am thinking here of issues about
funding, about legal liability, training and
about recognition and rewards. All those
have been raised in some detail in the
discussion papers issued in advance of
this Summit.'
'There are some very good ideas and
solutions which you will, no doubt, debate
at the Summit. There are ideas about
Government tax regimes; about nationally
accredited training schemes; about
funding; and about audits of legal risk.'
'I recognise that the resolution of these

critical management issues will mean the
continued development of volunteering
in the emergency management sector.'
'Failure to resolve themcould well mean
a severe dint in volunteer framework that

supports emergency services across
Australia. As you've said, probably better
than I could, in the slogan title for this
summit; Value your volunteers or lose
them.' Dr Nelson said.

Parliamentary Secretary to the Minister for Defence, Dr Brendan Nelson MP, meets Joe Taylor from Gosnells
SES in Westem Australia.

The Governor-General,Dr Peter Hoilingworlh, officially opened the Summit in Canberra on Thursday 11
Odober.
Australtan Journal of Emergency Management

DC looks ahead to results
In presenting the Summit outcomes, the
Director General of Emergency Management Australia (EMA), David Templeman, posed the question:'So where to from
here?'
He continued: 'My intention would be
to have a further Summit of this type in
about two years, and to put some rigour in
the process so that you can come back
here and say,"Well what did you actually
achieve; what was done; what did we
achieve!"'
'I intend to keep the Summit Steering
Committee going, but we may have to look
at the composition to see if it needs to be
broadened. I don't necessarily want to have
a cast of thousands on the committee, but
if we need to tweak it to ensure that we get
A1 the Summ I. Dav d Templeman Dlreclor Geneml ol EMA. Sue Adams. Capla n of the HJmpty Do0 Vol~nPer
all sectors covered, then we'll do that.'
Flre and Rescue Brgaae In the NorOlern Tenttory an0 Chr~sBeer lrom the NT Flre and Resne Brlgaoe
'EMA is prepared to take strategic
leadership. This will ensure that we share
the outcomes of this Summit with the
Australian Emergency Management Committee at State and Territory levels and so
empower them to pass that information
down to the community and the local
government level.'
'I will be writing to inform Dr Brendan
Nelson ofthe outcomes of the Summit and
my suggestion to him will he that he writes
to all his Parliamentary colleagues as he
did to inform them about this Summit. In
a caretaker situation like we're in at the
moment, it will also be courtesy that he
write to the Leader of the Opposition
informing him of the outcomes of the
Summit. I have since spoken with Dr
Nelson and he is supportive of this
approach.'
'So in some respects we have an opporlen Hall, WA SES; Jon Belmonte, Salvation A n y Emergency Service and John Kelly from St Vincent de Paul
tunity to ensure in a truly bipartisan way
ociety.
that all Parliamentarians can actually be
informed of the outcomes."We have asked
Hori Howard to pull together a major report
with the draft expected in mid-November.
That report will be then shared with all
organisations that have had involvement
in this Summit and others. So in a truly
consultative, participative way, a final
report should be ready in January in 2002:
'Following the election on 10 November
we would expect that the report will be put
to Government for consideration.'
'I need your assistance in that process
too. Once we have the report that we all
jointly own, it needs to actually have your
total buy-in and involvement and commitment to the process and the priorities that
have been addressed. That will be fundamental to actual achieving the outcomes.
In two years time we hope to see things
have been done as a result of the recomFrom Anglicare NSW, Kay Gmves, John Johnstone and Dawn Ferguson.
mendations.'
Sprlng 2001

Mapping for emergency situations:
the Canadian experience
An overview of Canadian disasters
Canada experiences the same natural and
human-caused emergencies as other
countries. However, to date, Canada has
not had to deal with hurricanes, severe
earthquakes or active volcanoes in
populated areas. Emergency Preparedness Canada (EPC), the federal agency
responsible for coordinating the national
response to emergencies, has a record of
145 floods, 98 storms, 69 transportation,
60 hazardous chemical and 55 drought
related emergencies that have occurred
since 1900. Of the 662 emergencies in the
EPC database 68% have been attributed
to natural causes and 32% to human
activities. Table I indicates the types of
disasters. Disaster types with an asterix
are not common in Canada.
Over the past 25 years, disasters in
Canada have caused more than $1 billion
damage per year. In addition, forest tires
cause about $0.5 billion damage per year.
However, these are not counted as
disasters unless they affect communities
or cause loss of life. In recent years,
Canada has suffered its three most
expensive natural disasters. The tragic loss
of life and extensive damage to property
that resulted from the 1996 Saguenay
flood, the 1997 Red River Basin flood and
the 1998 ice storm, all reflect Canada's
growing vulnerability to disasters.

Natural disasters
DroughVFamine
Earthquakes
Fioods/fire
High wind
Mass movemenls
Volcano
Other
Man-made disasters
Accidents
Technologicalaccidents
Agriculluml/
environmental fires
Table 7:

b 32

disaster types

; by Dr. Kian Fadaie, Technology Advisor
Technology Assessment,
Canada Centre for Remote
Sensing Geomatics Canada,
Natural Resources Canada,
Ottawa, Ontario
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The freezing rain that fell over a six day
period in January, 1998, produced ice
build ups of over 8 cm on trees, power
lines and other structures causing wide
spread damage. 1,300 hydro towers and
35,000 hydro poles were destroyed and
1.6 million customers in Canada and a
further 0.5 million in the United States
were without electricity for up to two
weeks. 30 deaths were attributed to storm
and the estimated damage exceeded $4
billion.
Figure I shows the increasing costs of
natural disasters in Canada from 1970
onward.
Factors contributing to the increased
vulnerability of Canadian society to
disasters include:
More people with more personal belougings live in Canada. In the past, many
storms occurred in open spaces. Today,
continuing population and economic

shodc wave, tsunami
forest and bush
cyclone, tornado, storm, hurricane, 'typhoon
landslides and avalanches
heat and cold waves, epidemics, infestation, food and water shortages
transpanation, structural collapse
chemical, nudear, explosions,atmospheric, oil pollution

growth are reflected in a greater
accumulation of property and public
infrastructure.
We live closer together in urban centres.
More than half of all Canadians live in
large urban centres where they aremore
vulnerable to technological accidents
and failures. Also, some communities
continue to build in areas susceptible
to floods.
Our infrastructure is ageing. Much of
our infrastructure was designed years
ago when building codes were less
strict: for example, public and private
buildings in the earthquake prone
Vancouver area on the West Coast.
The climate is changing. In recent years,
Canada has experienced a warming
trend and severe weather events have
increased in frequency.

Disaster response
Canadian Centre for Emergency Preparedness was incorporated in 1993 with
a mandate to assist communities, governments and private businesses to prepare
for, prevent, respond to, and recover from
man-made or natural disasters. This
Centre is the most recognised emergency
response educational organisation in
Canada. It also performs research and
analysis to safeguard lives and reduce
damage o property by fostering better
preparedness for emergencies in Canada.
The centre organises the World Conference on Disaster Management in June
of every year in Hamilton, Ontario
Canada.
More than 600 delegates from the five
continents attend over 50 educational
sessions ranging from mass evacuations
due to flooding to civic trauma arising
from aeroplane crashes. This conference
provides a forum for partnership among
regional, national & international organisations, including the federal Government
of Canada, the Canadian Association of
Chiefs of Police, the Canadian Red Cross,
the Association of Public Safety Communications Officials, the National
Coordinating Council on Emergency
Management, the Disaster Recovery
Institute International, and many others.
Responsibility for dealing with emergency situations rests first with the
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Commonwealth Aviation Disaster planning
Recent meetings between EMA, the Commonwealth
Department of Transport and Regional Services (DoTRS), the
Australian Transport Safety Bureau (ATSB), the Australian
Maritime Safety Authority (AMSA), and the Civil Aviation
Safety Authority (CASA) have identified a number of gaps
in planning for aviation accidents and the need to develop
a Commonwealth Aviation Disaster Plan. The purpose of the
plan would be to prescribe (a) how the Commonwealth
would assist States in the event of a major air accident in a
State jurisdiction and, (b) how the Commonwealth would
manage a major air accident in a Commonwealthjurisdiction.
EMA has agreed to conduct a workshop in November to
inform the development of the plan. The workshop will be
attended by representativesfrom the Commonwealth, States
and Territories and the aviation industry. It is anticipated
that the plan will be ready for publication in mid-2002.
For further information contact: Mark Sullivan
phone: 02 6266 5050; email: msullivan@ema.gov.au

Telecommunications Disaster planning
Deregulation of the Australian Telecommunications Industry
has led t o a number of challenges in the provision of
telecommunications in times of disaster particularly those
that might be required at short notice. Emergency Service
Organisations have become used to only having to deal with
Telstra over many years and there are now a number of new
players operating in a competitive market.
To review how the coordination of emergency telecommunications could be better effected, the Australian
Communications Authority (ACA) has formed a Displan
Taskforce.The Taskforce includes representatives from the
ACA, Telecommunications lndustry and the Emergency
Management Sector. A set of draft guidelines entitled,
'Communications Suppon for Emergency Management' have
been developed and are soon to be released comment. The
Guidelines will outline how the Telecommunications lndustry
can best coordinate response to requests from Emergency
Service Organisations for the provision of short notice
telecommunications requirements during emergencies.
For further information contact: Mark Sullivan
phone: 02 62665050;email: msullivan@ema.gov.au

materials and packages and confirmation of CBR Threat
Management Procedures. A clear priority identified was the
need for a National CBR 5trategy.A small working party has
been established to further develop the strategy paper.
For further information contact: Don Patterson
phone: 02 6266 5165;email: dpatterson@ema.gov.au

Maritime Radiological Response planning
Shipments of Irradiated Nuclear Fuels (INF) periodically
transit off the coast of Australia between France and Japan.
While the likelihood of an incident occurring involving
radioactive materials is considered to be negligible due to
the strict packaging of the material and the use of purpose
designed ships, it is prudent for response arrangements to
be put in place.
Following a meeting of key Commonwealth agencies. EMA
has undertaken to develop a Commonwealth Government
Maritime Radiological Response Plan (COMARRPLAN).
COMARRPLAN will outline the roles and responsibilities of
Commonwealth agencies and the arrangements for
responding to maritime radiological incidents which could
threaten Australia or its marine environment.
For further information contact: Don Patterson
phone: 02 6266 5165; email: dpatterson@ema.gov.au

Contingency plans
EMA has recently completed a comprehensive review of the
Commonwealth Government Disaster Response Plan
(COMDISPLAN).The revised plan was released in September.
The Provisional Commonwealth Government Reception
Plan (COMRECEPLAN) has also been finalised and was
released in July. Copies of the plan are available from EMA.
For further information contact: Kevin Napthali
Phone: 02 6266 5442; email: knapthali@ema.gov.au

EMA Projects program
The EMA Projects Program is aimed at fostering projects that
help improve Australia's capabilities for preventing or dealing
with natural or technological hazards and disasters. From
the 80 applications received, the Program will provide
funding for 20 projects which are listed below. The projects
encompass a wide range of topics including school

National Chemical Biological and
Radiological Working Group
To continue the work undertaken for Sydney 2000. EMA has
recently formed a National Chemical Biological and
Radiological (CBR) Working Group. The Working Group
comprises representatives from each State and Territory and
a number of Commonwealth agencies.
The role of the Working Group is to develop procedures and
arrangements for dealing with a CBR incident, provide
guidance on the acquisition of CBR related equipment,
provide guidance on the development of CBR training and
exercises, and to coordinate CommonwealthlStateinitiatives
relating to CBR.

Projects
01101: Dissemi

The Group met for the first time in August. Issues discussed
included response measures for suspicious biological
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02/01: Economic Benefits of Land Use Planning in Flood
Management - Mr Ian Gauntlett, Manager Floodplain
Management. Department of Natural Resources and
Environment. East Melbourne VIC.
03101: National Storm Tide Mapping Model - Ms Lesley
Galloway, Director, Disaster Policy and Research Unit,Counter
Disaster& RescueServices, Department of Emergency Services,
Brisbane QLD.
04/01: Development of an Implementation and Audit
Strategy Assessing Community Resilience and Vulnerability
- Dr Graham Marsh. School of Management, RMlT University,
Melbourne VIC; Mr Philip Buckle, State Emergency Recovery
Unit, Department of Human Services; and Rev Sydney Smale,
Statewide Recovery Coordinator, Victorian Council of
Churches, VIC.
05/01: Assessment of the Effectiveness of Several Methods
of Delivery of Public Awareness lnformation on Tropical
Cyclones to the Queensland Coastal Communities - Mr Geoff
Crane. Deputy Regional Director, Bureau of Meteorology,
Brisbane QLD.
06/01: Assessment of Capability of Local Government for
Visualisation of Community Vulnerability - Mr Norm Free,
Team Leader - Emergency Management Shire of Yarra
Ranges. Lilydale VIC.
07/01: Developing and Trialling Procedures for Valuing the
SllES - Mr Chas Keys, Deputy Director General, NSW State
Emergency Service, Wollongong NSW.
08/01: Public Cyclone Shelters-Documentation of Performance Criteria for Public Cyclone Shelters - Mr Keith Farr,
Executive Director, Building Division, Old Government,
Department of Public Works. Brisbane OLD.

18/10: Assessment of the Existing Skills and Knowledge Base
of Emergency Management among Volunteers and their
Capacity to Respond to an Emergency Situation at a Mass
Gathering - Mr Cameron Earl, Associate Lecturer, School of
Public Health,Qld University ofTechnology,KelvinGroveQLD.
19/01: Stand-up and Be Counted: A National Strategic
Planning Framework for Recruitment, Retention and Training
of Volunteer Ambulance Officers Assoc Professor Judi
Walker, Director, Dept of Rural Health, Uni of Tas, Laun.TAS.

-

20101: An Evaluation of the Risks Faced by Organisations
which Rely on Volunteers when Dealing with Emergency
Situations - Mr David Widdowson, Managing Director.
Surgam Management Group. Canberra ACT.

Projects approved under the E M A Projects
Program in Financial Year 2000-2001
01/2000: Emergency Risk Management for Remote
Communities Focusing on Aboriginal Communities in the
Pilbara Kimberley - Ms Moya Newman, Senior Community
Liaison Officer - KimberleylPilbara, WASES. Fire and
Emergency Services Authority (FESA).
0212000: Exploring the Wellbeing of Both Volunteer and
Career-based Emergency Service Workers from Two Fire
Service Organisations - Ms Robyn Betts, Clinical Program
Director, VICSES. Hampton VIC.
0312000: Recovery Awareness and Education in South
Australia - South Australian State Disaster Recovery
Committee. CI- Mr John Easton. Department of Human
Services (Family and Youth Services), Adelaide SA.
04/2000: Deslgn ana D l r t r m ~on
t of B ~ l l ang for N a t ~ r eMr Alan Gr~nrell-JonesMaster Budders A~strala. ACT

09/01: Bushfires-A Threat to People and Places - Ms Denise
Miles. Project Officer, Geography Teachers' Association of
Victoria lnc (GTAV). Camberwell West VIC.

0512000: Production and Distribution
and Disaster Support ~uideilf& - Mr
District 9600 DAAT ~ o k n e eOLD.
,

l 0 / 0 1 : Radio Wave Attenuation in Bushfires, Tropical
Cyclones and Other Severe Atmospheric Conditions Professor Mal Herron. Head of School of Mathematical and
Physical Sciences, James Cook University, Townsville QLD.

0612000: ~ e v e l o p k nof
t a Community
on ~vclone-Rh;istant Buildinos - Dr
~sso;iate dofessor of Civil ingineerirjg. & ~ i r e c t a ~ o f
Physical Infrastrqure Centre, School of/Civil Engineertqg,
Queensland University of Technology, Brisbane QLD.

11/01: First Steps t o Recovery-Resource Kit - Mr Bob
Stevenson, Disaster Services Officer, Australian Red Cross.
North Adelaide SA.
12101: HAZMATAwareness:A'First Responders'Responsibility
in Identifying the Possible Presence of Hazardous Materials
of Emergency Situations - Mr Ken O'Brien. Specialist
Response Officer, Country Fire Authority, Burwood VIC.
13/01: Enhancing Residents' Hazard Awareness. Disaster
Preparedness and Coping with Emergencies through WWWI
Internet-based lnformation Sources - Associate Professor
Bernd Rohrmann, Dept of Psychology, University of
Melbourne VIC.
14/01: Assessment of Vegetation-related Hazard Conditions
and Amelioration Potential in the Darwin (NT) Urban
Landscape - Mr Frankvan der Sommen, Principal Consultant.
Vegetation and Land Management Services, Tiwi NT.
15/01: Emergency Management on Off-shoreTourist Resorts
- Mr Warren Bridson, District Manager, Disaster Operations,
Counter Disaster and Rescue Services, Mackay QLD.
16/01: The Development of International Best Practice
Standards for the Provision of First Aid Services at Mass
Gatherings - Mr Paul Arbon, Chief Superintendent. St John
Ambulance Australia. Canberra ACT.
17/01: Training of Part-time and Volunteer Workforces. A
Look at Training Loads from the Perspective of Emergency
Service Organisations - Mr David Vern Chamings. HazMat
Liaison Officer, NSW Fire Brigades, San Remo NSW.
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0712000: Communitv Pa IcIDatlon Model for F l o o d d l
Monitoring, ~warenes; and ~ e s ~ o ninr dRural Areas --Mr
Wayne Gilmour, Floodplain Manager, West Gippsland
Catchment Management Authority,Traralgon VIC.
0812000:'Nature Acts: Severe

09/2000: Australian Red Cross
Officer, Disaster Services, Australian Red Cross, ACT.
10/2000: Fire Safety Education,for

/

Ethnic Communities

1412000: Risk Preparedness Strategy for Australia's Cultural
Heritage - Ms Robyn Riddett, Conservation Architect,
Melbourne VIC.
1512000: Development of Guidelines for Assessment of
Personal and Community Resilience and Vulnerability by
- Dr Graham
Local Government. Agenc es ana Comm~n11.e~
Marsh. Scnool of Soc~alSc~enceand Plann~na.
a. RMlT Unlverrttv.
,.
Mr Philip Buckle, State Emergency Recovery Unit, Department
of Human Services; and Rev Sydney Smale, Statewide
Recovery Coordinator, Victorian Council of Churches, VIC.
1612000: Development of a Framewor* for Suppon~ngtne
Local Aarlcuhral Communltv In T mes of S,onlficant Dtsease
Outbreak - Ms Sandice McAuley and Ms Jenny Branton, Safer
Murrindindi Steering Group, Murrindindi Shire Council. VIC.

-

Geography, James Cook University, Townsville QLD.
0712001: Accurately Measuring the Magnitude of Tropical
Cyclone Storm Surges - Dr Jonathan Nott. Senior Lecturer
and Deputy Head of School, School of Tropical Environment
Studies and Geography, James Cook Uni..Townsville QLD.
0812001: Peritraumatic Dissociation in Australian Emergency
Service Personnel - Ms Francesca Collins. Department of
Psychological Medicine. Monash University, VIC.
0912001: Rapid Epidemiological Assessment of Post-Disaster
Health Impacts - Dr David Bradt, Royal Melbourne Hospital.
Parkville VIC.

d

1712000: Documentation of the East Timorese Refugee
Operation - Mr lain Rae, Director, NT Fire and Emergency
Services. Darwin NT.

Recently completed projects for last
financial year include:
Building for Nature, a guide to designing and constructing to
mitigate against the impact of natural disasters. The booklet
has been produced in conjunction with the Master Builders
Australia and will be launched at their national dinner and
award evening later this month. Copies can be obtained
from the Canberra office on 02 62491433.
Nature Acts, Severe Storms AndEarthquakes is a school education resource to develop creative activities and simulations.
targeted at lowerlmiddle secondary students on severe
storms and earthquakes. This workbook was developed in
conjunction with the Geography Teachers Association of
Victoria. For copies phone: 03 98248355.

Australian Disaster Research Grants

from cyclone and environmental

/

Australian Dl aster Research Grants
approved in fi ,ancia1 year 2001-2002

b

\

0112001: Policy Response to Economic Losses from a Disaster
I
in a Maritime Environment - Dr Robert Gale, Senior Lecturer,
F q l t y of Fisheries a\d Maritime Environment, Australian
Mar~t~me.College
Launceston TAS.
\'
\
0212001: Towardanderstanding of Motivational Factors
Influencing V o l u y e f Emergency Workers - Mr Chris
Kearton, Noosaville QL .
/

P

03/2$O.l:'Wind Effect On Buildings, Structures and the
Environment due to D~stortionof Independent Variables Rob Roy, ~onsultinbEngineer, Hyde Park QLD.

Fellow,School of Population

0612001. Proposal to Conduct Immediate Post Disaster
/ ..
Reyarch In Tropical Northern Queensland and Northern
Australia - Dr David King, Director of Centre for Disaster
School of Tropical Environment Studies and

Australian Safer Communities Awards
winners decided
Smoke alarms, satellites and snow rescues all figured in the
13 award winners in the 2001 Safer Communities Awards
announced in Canberra in September.The winners were
announced by the Parliamentary Secretary to the Minister
for Defence, the Hon Dr Brendan Nelson MP.
At the ceremony-attended by the winners and representatives of government, industry and emergency management organisations-Dr Nelson praised the 'behind the
scenes' work on prevention and preparedness for disasters.
'When many people think about disasters they think of the
disaster response teams-the firefighters and the State
Emergency Service volunteers battling fires and floods. The
reality is that much of the work that makes our communities
safer goes on behind the scenes,' he said.
The well-structured education campaigns, the collection of
data on hazards and communities, training, production of
manuals; and the collaboration and development of
response plans-all this has a real effect.'
Dr Nelson said that 'the outstanding characteristic'of all
entries this year was the way that many diverse organisations collaborated to develop ways to make the community safer.'The 13 national winners actually represented more
than 20 organisations. They show local councils combining
with local fire brigades, universities combining with St John
Ambulance, agriculturalists combining with emergency
managers and engineers, and ski resort managers teaming
with State Governments.Most importantly,all this shows not
just a growing concern in the community about disasters
and their impact, but a real willingness to collaborate to
make the community safer,' he said.The winners announced
by Dr Nelson were:
Pre-disastercategory:

Federal/State Government stream:

-

Winner: New South Wales Agriculture for SateNiteImagery.
Highly Commended: Queensland Fire and Rescue
Authority for Smoke Alarms Save Liver.
Highly Commended: Fire and Emergency Services
Authority WA (FESA) for Safe Country.

Privatestream:
Winner: Snow Safety lnc for Snow Safe.
Highly Commended: Adelaide University for Emergency
ManogementPlan.
Combined streom:
Joint Winner: Victorian Department of Natural Resources
and Environment with supporting consultants for
Victorian FloodData Transfer Project.
Joint Winner: Fire and Emergency Services Authority WA
(FESA), Mission Australia and Department of Employment, Workplace Relations and Small Business for Storm
Sofe Teams.

E

M

A

U P D A T E 1 3

LocalGovernmenrstrearn:
Winner: CoolamonIJunee Rural Fire District (New South
Wales Rural Fire Service), Coolamon Shire Council. Junee
Shire Council for Fire Safe Towns.
Voluntary stream:
Winner: Anglicare for Training and ResourceMonuol.
Postdisastercategory:
Governmentsrreom:
-Federal/State
Winner Territory Health Services - Royal Darwin Hospital
for RoyalDarwinHospiralEmergency Procedures Manual.
Combinedsrreom:
Winner:Town of Kwinana Rangers. Kwinana South Bush
Fire Brigade, Mandogalup Bush Fire Brigade, Kwinana
Fire and Rescue for Kwinana Post-Disasrer Plan
Highly Commended: Tasmanian Department of
Infrastructure, Energy and Resources and Partners for
Tasman Bridge Disasfer25"AnniversaryMernorialService.
Voluntary stream:
Winner: St John Ambulance Australia and the University
of South Australia for Moss Gathering First Aid.
Speaking at the presentation, the Director General of EMA.
Mr David Templeman,said that the range of areas from which
the entries had come indicated that the Safer Communities
Awards have truly spread across Australia.
He said the Awards were important to EMA as they fitted
with EMA's responsibility t o improve the Australian
community's capacity to manage the risk of disasters.
The Awards also fulfil another important function and that
i s to encourage organisations to adopt best practice
approaches to emergency management. The award winners
are in fact role models for others - and in this way the good
practice spreads from organisation to organisation and from
community to community,'he said.
Detailedprofilesofthewinning entriesorear www.ema.gov.ou.

entitled National Guidelines for Emergency Managers
working with Culturally and Linguistically Diverse communities: residents and visitors. A draft of these guidelines
can be found on the EMA website at www.ema.gov.au/
4edurrainresearch/natsrudiesprogram2.hrml

Decision-Making under Uncertainty in the
Emergency Management Context
In August 2001, the lnstitute took advantage of a visit to
Australia by distinguished international visitors, Silvio
Funtowicz. Head of the Knowledge Assessment Methodologies Sector,Joint Research Center,European Commission,
lnstitute for Systems, Informatics and Safety, lspra (Italy) and
Bruna De Marchi. Head. Mass Emergencies Programme, I.S.I.G.
- lnstitute of International Sociology, Gorizia (Italy). These
visitors and audiences of researchers and senior emergency
managers discussed uncertainty and how it can affect
decision making and policy development.
The workshop report can be found on the EMA website at
www.ema.gov.au/5vinuallibrary/workshop~repons.hrml

In search of emergency management artefacts
A terracotta roofing tile with a 3 cm hole punched neatly
through its centre; pieces of barbed wire fused by some kind
of electric force; a quarter window from an EJ Holden
sandblasted into opacity: what do they all have in common?
They are all emergency management artefacts and we are
in search of more. Can you help us! We are hoping to use
such objects to enhance the display at the National Science
Festival, held annually in Canberra. If you know of any curios
like these,and how toaccessthem, wewould appreciate your
helm Could vou contact Russell Forster. School Education
~ f i c e r EMA,
,
Mt. Macedon on: 03 5421 5242, or email
russell.forster@defence.gov.au.Artefacts provided could be
on a loan basis, if required. Full credit and acknowledgment
guaranteed. By the way, the tile was holed in the Sydney
hailstorm; the barbed wire was part of a fence struck by a
thunder bolt and the quarter window was sandblasted
during a severe wind storm at Port Hedland in 1975.

Emergency Management for Australia's
Non-English Speaking Background
Communities: Residents andvisitors
EMA conducted a 3 day workshop as part of its National
Studies Program, in partnership with the National Police
Ethnic Advisory Bureau and Kangan Batman TAFE. The aim
of the workshop was to develop a draft of national guidelines
for working and communicating effective emergency
management arrangements with people from non-English
speaking backgrounds, including overseas visitors.
Participants in the workshop were invited from across
Australia. They included representativesfrom local councils,
the Red Cross, the Police, Emergency Services, Department
of Immigration and Multicultural Affairs. Migrant Resource
Centres, Ethnic Communities, and Tourism Authorities.

Australian Emergency Manuals Series:
Pan 111 - Emergency Management Practice
Volume 3 -Guidelines
Guide 8 -Reducing the Community Impact of Landslides
Part IV - Skills for Emergency Sewices Personnel
Manual 11 -Vertical Rescue ( P 6Edition), Amdt No 1
(automatic distn)
(Freecopies forEMagenciesovailable throughyourSrate/Territory
EmergencySewice rrainingsecrion. Other enquiries ro EMA.)

Mount Macedon Papers:

The workshop was structured around speakers with
relevant emergency management experience who could
Dresent real exDeriences of workina with multicultural
communities in an emergency situation. Syndicate activities
were then used in the intitial stages of the development of
best practice guidelines for emergency managers working
with culturally and linguistically diverse communities. The
workshop report can be found on the EMA website at
www.emo.gov.ou/SvinuaIlibrary/workshop~repons.html

Note: These workshop records were published in booklet
form for all'papers'on workshops held up to the end of 1998.
All Mount Macedon Papers from then onwards are available
on the EMA Web site.

At the conclusion of the workshop a writing team was
appointed to further develop and complete a manual

Australian Emergency Management lnstitute
Mt Macedon Road, Mt Macedon Vic 3441, Australia
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EMA addresses for publication orders (first check above for
appropriate S/T authority or EMA office):
Emergency Management Australia
PO Box 1020. Dickson ACT 2602. Australia

individual or company whose life or
property is at risk.
If the individual or company (for
example, in the case of a major fire in an
oil refinery) cannot deal with the emergency, then the municipal authorities are
asked to help. If the emergency is beyond
the capability of this level of government,
requests for help go to the provincial
government and, eventually, if needed, to
the federal government (which can
provide military assistance and emergency funding).
The common theme throughout this
progression is communications. This may
be voice or possibly video, communications between the response teams at
the location of the disaster and higher
level coordination centres. Or it may
involve the communications.
Geomatics products, generally in the
form of maps, are a vital element of the
communications effort that portray
where the emergency has occurred, how
response teams can gain access to the site,
and the means to delineate evacuation
areas to on-site response teams.
Current use of Geomatics products
Geomatics is the science and technology
of gathering, analysing, interpreting,
distributing and using geographic information. It encompasses a broad range of
disciplines, including surveying & mapping; remote sensing; geographic information systems (GIS); and global positioning systems (GPS).
Canada's Geomatics community is a
recognised world leader in providing the
software, hardware and value-added
services. It presents opportunities in areas
like land management, development
planning, infrastructure management,
natural resource monitoring, and coastal
zone management and mapping.
Canadian-developed Geomatics products
and services are being used throughout
the world, by clients ranging from
government agencies in industrialised and
developing nations to large and small
businesses and remote communities.
Geomatics products include maps, in
paper or digital format, showing everything from commercial site plans, administrative boundaries, municipal road
systems, utilities (water, electricity, gas,
telephone, etc), to more specialised
information such as flood plains and
seismic risk zones.
The role of Geomatics is reviewed at
each disaster stage: pre-disaster (mitigation, forecasting and preparedness);
disaster (emergency response); and postdisaster (damage assessment, recovery
Spring
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Figure 1: costs of natural disasters in Canada
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Figure 2: Emergency Management cycle

and remediation). Figure 2 portrays the
Emergency Management Cycle incorporating all stages of an emergency.
Pre-Disaster (Mitigation, Forecasting
and Preparedness)
In 1998, more than 400 people across
Canada participated in discussions about
our preparedness for disasters. The
consensus that emerged from these
discussions was that a National Mitigation
Policy was required.
Geomatics products, whether based on
satellite imagery, air photography or
ground surveys, are the foundation for
disaster mitigation planningefforts. Scales
range from 1500 for detailed plant plans,
electricity, gas and water utilities, through

typical municipal mapping scales 1:2,000
to 1:5,000 that show individual buildings,
to provincial scalesof 1:10,000 to 1:25,000,
and federal mapping scales of 1:50,000 to
1:250,000.Ortho-imageryofurban centres
that is updated at one to five year intervals
is becoming increasingly common for the
larger municipalities. Digital versions of
the ortho-imagery at scales up to 1:1,000
can be obtained by scanning the original
air photographs. Other Geomatics products used in pre-disaster planning
include geological maps, soil maps,
seismic risk maps, and building code
maps. Each set of data has a role in
planning disaster mitigation measures.
Geographic information systems (GIS)
uses computer technology to integrate,

Figure 3: functionaiities of Ule NEHMATIS system

manipulate and display a wide range of
information to create a picture of an
area's, environment and socio-economic
characteristics. CIS begins a computerised topographic map as its base, and
overlays and integrates graphic and
textual information from separate databases. The end result is a customised and
reliable tool that can support decision
making and problem solving.
CIS are becoming increasingly common as a means of overlaying and
analysing different sets of spatial information. However, there are at least a dozen
different software packages in common
use. Fortunately, it is generally possible to
move files from one system to another.
For example, Natural Hazards Electronic
Map and Assessment Tools Information
System (NEHMATIS) is a geographic
information system produced within the
Canadian Framework for the lnternational Decade for Natural Disaster
Reduction.
It is an integrated suite of electronic
maps and assessment tools used to assess
human vulnerabilities to natural hazards
and present information to a wide
audience.
The system used data sources such as
National Hazard Maps, Land uselZoning,
National Topographic Survey (Schools,
Fire halls, roads, railways), Soil maps,
Census data [population, Residential &
buildings (types, age)], and Local data
(hazardous materials etc.). Figures 3 and
4 indicate some of the functionality and
applications of this system.
Another system that has used remote
sensing data for Flood disaster management is the Flood Emergency Remote
Sensing lnformation Tool (FERSIT).
FERSIT uses the satellite imagery in

Figure 4: Applications of Ule NEHMATIS System

digitised form to quickly analyse nearreal-time visual data relating to flood
events. It incorporates ArcView CIS to
allow the user to display, query, manage,
store and analyse data and images. The
FERSIT prototype used Canadian
RADARSAT imagery, taken June 16, 1996,
to capture peak spring run-off levels
(possible flooding) of the Fraser River
Delta (Figure 5).
lnformation Tools are important due
to the fact that they are the means of
integrating diverse types of knowledge
and data and act as a vehicle for sharing
knowledge related to emergency preparedness.
They are also an information presentation tool, a research tool and an
educational tool. However, the three
common problems that are encountered
when trying to build a CIS database are:
merging information from maps of
different scales
merging map information with different publication or revision dates
when dealing with larger areas, combining information that has been
processed using different map projections.
Maps showing ground elevations are
vital in combating Canada's commonest
type of environmental disaster, floods. The
benefits of mitigation actions have been
clearly demonstrated. Following a disastrous flood of the City of Winnipeg in
1950, a decision was made to build a ditch
to carry flood waters around the city. The
ditch cost $63 million, but has been used
to divert spring floodwaters during 18 of
the past 40 years, saving lives and billions
of dollars of property damage.
A general flood plain damage reduction
program was instituted in 1975 in res-

ponse to increased disaster costs. Local
authorities were encouraged to stop
development in flood-prone areas.
Federal funding for the program ceased
in 1977 after the majority of high-risk
areas had been mapped. Statistics suggest
that where construction zoning has
prevented development on flood-prone
areas, the loss of life and property damage
has been significantly lower than in areas
where no such controls exist.
For instance, in 1986 there was a severe
rainstorm over the Michigan-Ontario
border. Rainfall, run-off characteristics,
population densities, etc were similar on
both sides of the border.
However, the storm caused $400 million
of property damage in Michigan, but only
$0.48 million in Ontario where the flood
plains have been mapped and building
un them is forbidden.

Disaster (Emergency Response)
Timeliness of information is the most
important factor during the initial stages
of response to a disaster. Consequently,
traditional paper maps are the most
common Geomatics resource, both in the
response coordination centre and at the
site of the emergency. However, the latest
versions of these plans, etc may not be
immediately available in the emergency
co-ordination centre and the centre is
faced with the problem of assembling the
latest versions of these mapslplans in a
place where they can be used as an aid to
decision making.
With respect to satellite data, a controlled test showed that RADARSAT data
could not reach an emergency coordination centre in less than 48 hours
after a disaster. This was despite having
the satellite in the right position to view
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Figure5:a demo of remote sensing in the operation of floodemergency responses
to the flooded Fraser River. B.C.

Figure 6:the Red River flood of Spring 1996 in Manitoba Canada

the site at the time of the emergency. At
present, satellite imagery with the present
resolution and timeliness limitations has
no operational role in disaster response.
Post-Disaster (Damage Assessment,
Recovery and Remediation)
It is reported that over 17,000 maps and
air photographs were used in the course
of dealing with Ice Storm '98 in Canada
which affected an area of 300,000 square
kilometres with ice up to 30 times design
loads over an area of 50,000 square
kilometres. RADARSAT data were ohtained at the height ofthe 1997 Red River
flood and the microwave imagery combined with that from LANDSAT to
produce a poster several months after the
event.
Following the recent disaster in Honduras caused by heavy rainfall from
hurricane Mitch, RADARSAT imagery
(which can be gathered under any light
and weather conditions) was used to
assess the extent of flooding in rural areas.
Air photographs were used to assess
damage at specific locations such as
bridges @ g u m 6,7,8 e5 9).
Launched in 1995, the RADARSAT earth
observation satellite was developed under
the management of the Canadian Space
Agency, and provides Canada and the
world with an operational radar satellite
system capable of timely delivery of large
amounts of data.
At the heart of RADARSAT is an advanced radar sensor called Synthetic Aperture
Radar (SAR), which provides its own
microwave illumination and thus operates
day or night, regardless of weather conditions.
RADARSAT-1 circles the Earth at an

Figure 7: the Radarsat image showing the Mississippi River flood of April 1998
altitude of 798 kilometres and an inclination of 98.6 degrees to the equatorial
plane. With its sun-synchronous orbit,
RADARSATS solar arrays are in almost
continuous sunlight, enabling it to rely
primarily on solar power.
The satellite's SAR has the unique ability
to shape and steer its beam from an
incidence angle of 10 to 60 degrees, in
swaths of 45 to 500 kilometres in width,
with resolutions ranging from 8 to 100
metres.
Ceomatics use in t h e 21st century
The major role for Geomatics will
continue to be in support of pre-disaster
planning: mitigation, forecasting and
preparedness. The use of sophisticated
technology under emergency conditions

will increase, but will evolve slowly outside
the major urban areas. The use of
computers for geographic information
systems for planning purposes will
increase, which means that the demand
for digital map products will increase. The
increased use of GIs will also lead to more
sophisticated pre-disaster planning
activities, including the use of simulation
models. The resolution and timeliness of
satellite imagery will improve and will find
increasing use in the pre-disaster planning phase.
Emergency Preparedness Canada is
developing a computer-based model to
simulate various environmental and manmade disasters as a tool to help plan for
possible emergencies. This model simulates the damage caused by an earthquake

Figure 8: RADARSAT image of Red River Rood of 1997

figure 10: the SHARP system

near Vancouver. The simulation estimates
such things as building damage (based on
building codes at the time of their
construction), possible damage to bridges
over the Fraser River, and floods due to
damage to dykes along the river.
Communication is the most important
aspect in emergency response and postdisaster operations. Microwave powered
aircraft such as the flying PEANUT and
Stationary High Altitude Relay Platform
(SHARP) provide an alternative system for
provision of wireless communications
services.
SHARP is an unmanned aircraft circling
at 20 km altitude and could provide new
surveillance and remote sensing applications in emergency situations. It has a
long endurance (I-year) for cost-effective
reliable operations and provides a widearea communications coverage of up to
600 km in diameter (Figure 10).

Figure9:satellite image of Saguenay flood of 1996
The following services could he provided on an integrated basis by SHARP.
Cellular telephone and personal communications (PCS) extension to rural1
remote areas (Single-cell or multiple cell
coverage; Wide-area relay (cell site to
network centre); Wide-area mobile
radio; Wide-area paging; Broadband
multimedia services (Point to point &
point-to multipoint (12, 20, 30, 40 GHz);
Wide-area digital TV broadcast (NTSC,
HDTV, 12120 GHz) and Digital audio
broadcast (1.7112120 GHz).
Non-communications applications of
SHARP include: atmosphere monitoring
(such as greenhouse effect gases and
ozone depletion); remote sensing (e.g.
Forest fire detection, ice reconnaissance
and crop studies) and radar surveillance
(such as coastal economic zone enforcement, sovereignty assertion (air, land and
sea) and military surveillance applications
(security).
As disaster response becomes more
sophisticated, it is possible to envisage
emergency coordination centres having
their own remotely piloted vehicles
(RPV) that can he launched from the roof
of their building.
Using existing technology, such an
aircraft could be positioned using GPS
and could carry a small video camera and
transmitter, similar to that used by
television companies for sporting events.
One can envisage a computer display
showing the digitised map of the disaster
area with the position of the RPV superimposed.
At the same time, an inset on the screen
could show the video images transmitted
by the RPV, giving the response co

ordinator first hand information from the
site of the emergency.
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Managing natural hazards in
the Hawke's Bay, New Zealand
Introduction
The region of Hawke's Bay lies on the East
Coast of the North Island of New Zealand
covering a land area of 1,416,336 hectares.
It is arguably one of New Zealand's
warmest regions, with surf and sun,
vineyards and orchards and a range of
outdoor adventures from windsurfing to
trout fishing. In addition, the Hawke's Bay
houses some of the most concentrated
collections of Art Deco and Spanish
Mission architecture anywhere in the
world. Top that with views over the
sparkling Pacific Ocean, fresh produce
from the hinterland, friendly people,
productive rural communities and an
abundance of sparkling aquifer water and
you know why 143,240 people (1996
census) have chosen to make Hawke's Bay
their home.
Despite the many attractive reasons
that Hawke's Bay is a great place to live, it
is also a region that is often impacted by
the forces of nature, whether it is in the
form of earthquakes, flooding, drought,
or volcanic eruptions (Johnston & Pearse
1999). Moreover there have been numerous significant events in the past, which
have highlighted the communityS vulnerability to these hazards. The following
snapshot outlines Hawke's Bay's substantial history of natural hazard adversity.
Historic events
In 1863 a magnitude 7.0 earthquake
occurred in Hawke's Bay (with the epicenter located near Waipawa), causing
numerous landslides, liquefaction and
surface faulting. Several years later in 1904
a magnitude 6.7 earthquake centered off
Cape Turnagain, caused damage to
chimneys, buildings and roads throughout southern Hawke's Bay from Masterton
to north of Napier . Following this, a
significant earthquake of 7.0 magnitude
occurred in Central Hawke's Bay in 1921.
In 1931 parts of Hawke's Bay were
devastated by a magnitude72 earthquake,
which caused the loss of 256 lives and
destruction and major damage to property. Tsunami were also experienced as
a result of this earthquake. Along with
assistance from outside the region, the
Hawke's Bay community showed its
resilience at the time by rebuilding itself
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and is thus the reason why the region is
now internationally renowned for its
architecture.
In 1932 a magnitude 6.9 earthquake,
centred near Wairoa, damaged buildings
in Wairoa and Gisborne and caused
landslides and the collapse of the Wairoa
River bridge. Following this event, another
large 7.6 magnitude earthquake struck
Pahiatua in 1934.
In May 1960 a distantly generated
tsunami originating off the coast of Chile
caused damage when it reached New
Zealand shores. The tsunami wave broke
gas mains and a footbridge in Napier and
damaged and moved pleasure boats and
buildings.
Volcanic ashfalls from Mount Ruapehu
in the central North Island affected the
region in 1945, 1975, 1995 and 1996, and
ash from Tongariro reached the region
in 1896.
Flooding and storms, the most frequent
natural hazard events in Hawke's Bay, have
impacted the region continually since it
has been inhabited. Flooding occurred in
1867,1893,and 1897 where356mmofrain
fell in Napier over four days. During this
latter event the Ngaruroro River broke
its banks and flooded Hastings, while the
Tutaekuri River broke its banks and
joined with floodwaters from the Ngaruroro River to flood Clive and Napier.
Floods also occurred in the following
years of 1917, 1924, and 1936. The 1938
Esk Valley floods produced widespread
flooding after three days of heavy rain
throughout the region with exceptional
falls in some areas-in 3 days 610 mm
fell at Tutira and a staggering 1,000 mm at
Puketitiri (with 390mm in one day).

Further flooding occurred in the years of
1941, 1948, 1953, 1974, and 1980 where
rainfall at Whanawhana was recorded at
157mm in 48 hours and the Ngaruroro
River breached the stopbank at Twyford
resulting in serious flooding. The latest
significant episode of flooding was during
Cyclone Bola in 1988 where the highest
rainfall for the three day period was
recorded as 635 mm at Pukeorapa. The
township of Wairoa was flooded and
extensive landslides throughout the
region severely impacted farming.
The range of geological and meteorological natural hazards present in
Hawke's Bay continues to pose a significant threat to the region and as our
society becomes ever more complex the
potential economic and social costs of
disasters increase every year.
Understanding its risk
There are five local authorities in the
Hawke's Bay, which include one regional
council (Hawke's Bay Regional Council),
and four territorial local authorities
(Napier City, and Hastings, Wairoa and
Central Hawke's Bay Districts) (&re
I).
Under the Resource Management Act
1991, both the regional council and
territorial authorities have responsibility
to manage natural hazards, controlling the
use of land for the purpose of avoiding or
mitigating (reducing) natural hazards
( & i r e I ) . Local Authorities in Hawke's
Bay
Until 1990 the Hawke's Bay community
simply lived with the prospect of experiencing natural hazards and had responded to and recovered from the impacts of
some very significant events, but the
concept of risk was not fully understood.
Recognising that hazard identification
and risk assessment are the cornerstones
of mitigation, and with the enthusiasm of
a few visionaries in the region, local
authorities in Hawke's Bay were among
the first in New Zealand to recognise the
need to understand more about the
region's natural hazards.They believed that
once they understood more about the risk
with which the community was living, they
could minimise the economic and social
disruption. Therefore a joint initiative
instigated a program of identifying and
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Figure 1:

map of Hawke's Bay local authorities.

quantibing the more significant regional
hazards, including earthquake, tsunami
and volcanic hazards. This program ($NZ
600,000) was completed in 1998 (van
Voorthuysen 1994), and local authorities
have made a commitment to monitor and
review its findings in the future.

Effective use of natural hazard
information
The program produced a series of scientific natural hazard reports, which though
extremely informative and revealing,
were largely incomprehensible to the
general community. As a consequence,
the region still faced a two fold problem:
how to better educate the general community about its risk and necessary
mitigation; and how to effectively incorporate the natural hazard information into
regional and territorial plans and policy
statements to ensure implementation of
essential natural hazards policy.
Community understanding
In 1999 the Hawke's Bay Regional Council
produced one initiative-a publication
entitled 'Natural Hazards in Hawke's Bay'
(Johnston & Pearse 1999). The aim of this
publication was to inform the Hawke's
Bay community oftheir risk from natural
hazards so that people, both individuals
and organisations, could better prepare
themselves, thus reducing any disruption
that may result.
The publication presents information
not only on the three more significant
hazards: earthquakes, tsunami and volcanoes, but includes sections on flooding,
landslides, coastal erosion and other
meteorological hazards including high
winds, snow, hail and drought. It discusses

general risk management principles and
what individuals and organisations
should do to prepare for the next disaster.
It aims to present natural hazard information in an informative and interesting
manner, and is full of glossy photographs
and diagrams.
This publication has been provided free
for use in Hawke's Bay schools, educational institutes and libraries, through
sponsorship from the New Zealand
Earthquake Commission. It is also
available via the Hawke's Bay Regional
Council's website (www.hbrc.govt.nz).
The publication is now widely used by
Civil Defence and Emergency Management staff in the region to educate
individuals about hazards, and businesses
and community organisations about

1

business continuance planning.
In 1998, the Hawke's Bay Regional
Council assisted in establishing a group
known as the Hawke's Bay Engineering
Lifelines Steering Committee (Adye
2000). This group made up of regional
infrastructural owners took on the
challenge of risk assessment, essentially
creating an inventory of existing structures in identified hazard areas to provide
a basis for mitigation plans and priorities.
To further understand how the community may be affected by future hazard
events several studies have been undertaken to assess the public's perceptions
of hazards and their preparedness
(Johnston et a / . 1999, Ronan et al.
2001)@gure 2). This information can be
used to evaluate the effectiveness of future
mitigation and risk communication
programs. It can also be used by emergency management professionals to
assess community needs, develop strategies and plan the allocation and use of
resources in preparing for future events.

Local Authority planning B policy
Planning in advance is one of the most
effective means of avoiding or mitigating
any adverse effects from natural hazards.
A research project is currently underway
to look at the different approaches of New
Zealand local authorities when planning
for natural hazards. The results will assist
in defining which measures are successful
with regard to natural hazard management in New Zealand and identifying the
barriers to formulating and implementing hazard policies. The results from
planning and policy research will have a
direct application for regional and local
authoritks throughout f e w Zealand.

Readiness activities undertaken

^.

Figure 2: Readiness activities undertaken in the last year and over 1 year ago. Data from a 1999 survey of
earthquake preparedness In the Hawke's Bay (Ronan et al. 2001)
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For the project, an initial study was
conducted, which involved analysing how
twenty-four regional and district councils
located in the Hawke's Bay, Bay of Plenty
and Waikato regions address earthquake
hazards (Becker and Johnston 2000).
Future work will expand on the earthquake study and will involve looking at
how authorities plan for a wider range of
natural hazards. Hawke's Bay will he the
first region to be involved in this wider
research which will involve studying local
plans and policy statements to look at
their hazard content and interviewing staff
at local and regional councils to collect
information on the other influences of
hazard policy adoption. From this, it will
be possible to identify barriers to the
effective implementation of natural
hazard policy and compile a set of 'best
practice' guidelines for natural hazards.
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Continuing research
Despite the improvements in our knowledge of natural hazards and their risk,
much is still to be learnt. An integral part
of Hawke's Bay's hazard management
strategy is sound research. The regional
council and local authorities are working
in partnership with Crown Research
Institutes, universities and other research
providers to continue research into the
wide range of hazards, their effects and
management. This includes support not
only for physical sciences hut also the
social sciences.
One of the keys to improving future risk
assessments is exploiting the power of
Geographic Information Systems (CIS) by
integrating data on the natural, built and
social environments to generate new
information based on the interaction
between a multitude of layers. This work
has already commenced with the Hawke's
Bay Engineering Lifelines study and is a
natural progression for the region, following on from the past decade's hazards
identification work. Further project work
of this sort will allow the councils to
explore in more detail consequences of
events and evaluate the impact of mitigation measures and policy changes.

Figure 3: Houses in danger (between Haumoana and Te Awanga) 1974.
Fmrn 'Natunl Hazards in Hawk's Bay: photo-Hawkef Bay Henld Tflbune

Summary
For hazard management strategies to be
effective the hazards must be well understood. Prior analysis of the hazards and
their potential impacts will provide the
vital information needed for planning to
minimise the unexpected. The regional
council and local authorities are working
together to develop an integrated approach
to managing natural hazards in Hawke's
Bay, linking sound research, sensible
planning and community education.
Spring 2001
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Doing it by the book: a paradox
in disaster management
The disaster event
Gracetown is a small seaside township on
the south-west coast of Western Australia.
Margaret River, 20 kilometres away, is the
nearest town. On Friday September 27Ih
1996, the last day of the school term, Year
7 students from the Margaret River and
Cowaramup primary schools were at
Huzza's Beach at Gracetown participating
in a surfing carnival. It was cold and
raining and organisers, concerned about
the weather, had changed the venue for
the carnival from the mouth of the
Margaret River to Huzza's. The limestone
cliff face had absorbed large amounts of
water from rainfall over the preceding few
days and at about 2.45pm, while some of
the students, teachers and organisers were
sheltering under an overhang, it broke
away sending tonnes of rubble down on
top of them.
Immediately, the hospital in Margaret
River was notified and local emergency
response groups (police, State Emergency
Service, Volunteer Fire and Rescue Service, St John's Ambulance Association)
activated their emergency management
procedures. By the time these groups
arrived, locals had begun the rescue effort.
According to the Police Log, by 4.30pm
the rescuers had removed four bodies
from the rubble and a young girl was
found alive with only minor injuries. As
it got dark, rescuers set up portable
lighting and used heavy earth moving
equipment to dig through to the base of
the cliff looking for more bodies or
survivors. An excavator kept digging until
7 . 2 0 although
~ ~
by 6.40pm the nine
bodies had been recovered and no other
survivors were found.
An on-site morgue was established at
the beach and the bodies were covered
with tarpaulins to await the arrival of the
Disaster Victim Identification Unit from
Perth. Against the advice of local police
officers, the decision was made in Perth
to send the DVIU, pathologist and Coronial inquiry Sergeant to Gracetown by car
rather than helicopter. Had they travelled
by helicopter, they would have arrived at
about 5.00pm, soon after the media
helicopter. As it was they had to drive over
300 kilometres through heavy rain and
thick traffic (it was the beginning of a
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long weekend and school holidays),
arriving close to midnight.
Introduction
This article draws on material from the
research report: 'It's not enough to just
follow the rules: An evaluation of the
human service response to the Gracetown
cliff collapse' (Palmer 2000). In this study,
I used data from individual and group
interviews (with service providers and
bereaved family members) and document
analysis in an attempt to understand how
human service agencies responded to the
Gracetown cliff collapse.
In the report, I first re-presented the
participants' experiences of the response
and recovery process by framing them
within three key post-event phases: the
initial response (Friday night and Saturday); the short-term aftermath (a period
of recovery) and the longer-term aftermath (a process of resignation). I then
made a series of recommendations which
explicitly acknowledged the power differences between agencies concerned
primarily with crisis control and those
concerned with the care and support of
victims and the bereaved.
In writing this article, I discuss how
responding to a disaster can be seen as a
highly complex and contradictory process.
Paradoxically, what worked and what
didn't work at Gracetown can be attributed to the same thing-service providers responding 'by the book'.
Theoretical framework for the
study
The literature on disasters and disaster
management covers a wide range of
interests and perspectives. According to
Edwards (1998), the academic literature
tends to have either a medical-psychological orientation or a sociological
orientation. The former focuses on
individuals' coping or adaptive behaviour

to a disaster. The latter focuses on
organisational and community responses
to a disaster and the ways in which these
responses may exacerbate or ameliorate
the inevitable stresses and traumas
associated with a disaster.
Much of the psycho-medical literature
is based on a positivist science which
looks at the relationship between a range
of variables relevant to the individuals
involved in a disaster (such as age, gender)
and experiences (body viewing, body
handling, bereavement) and levels of
coping or illness (such as post-traumatic
stress disorder). Much of the sociological
literature is also positivist in design and
uses quantitative data and network
analysis to develop frameworks for
understanding and predicting organisational responses. Davis and Scraton
(1999) are critical of the style and focus
of much disaster research:
Here [in disaster research and
theorisation] the emphasis is on the
reestablishment of control. Disaster
is the province of experts. From the
tasks of risk assessment and emergency planning, to the practice of
post-trauma therapy, experts define
and process the 'material' of disasters: people. Disaster academics and
professionals define and locate
solutions in the application of
technocratic systems and strategies.
(p.87)
However, some disaster management
literature is beginning to reflect the
influence of critical social science which
centralises the issue of contested power
relations. These studies look at the ways
in which certain groups,during a disaster,
are denied the power to claim the space
to negotiate,particularly with the'cardinal'
organisations such as the police (Britton
1985) who effectively control disaster
sites for a period of time after the event.
There is also now more material published
based on qualitative, descriptive data
which aims to provide some insight into
the activities and experiences of individuals, groups, organisations and communities that experience a disaster.
Davis and Scraton's work reflects this
kind of approach. They researched
disaster responses in the United Kingdom,
.allan Journal of Emergency Management

focusing particularly on the 'functional,
mechanistic and quasi-military rationale
behind site management, communication and the process of [victim]
identification' following a disaster. In their
research on the formal responses to the
disasters at Hillsborough, Lockerbie, with
the Marchioness sinking and more recently at Dunblane, they have noted the ways
in which 'the psychological and material
needs of the bereaved and survivors are
subordinated to the professional priorities of regulatory agencies, particularly the
police' (p. 86).
I approached this study as a social work
academic with a strong interest in critical
post-structural social theory.The research
report didn't try to represent a'truth'about
what happened following the cliff collapse. Rather it brought together some
people's recollections for reflection and
analysis by myself as the researcher. Given
my own theoretical framework, it was not
surprising that I was drawn to the work
of Davis and Scraton (1999) and focused
on the socio-political aspects of the
disaster response (for individuals, organisations and the community); drawing
conclusions from the study and making
recommendations which reflected that
focus.
What worked:
doing it by the book
As noted above, the human service
response at Gracetown 'worked' because
service providers responded 'by the book'.
An inter-agency team of local and regional professionals (including the police
who were the lead response agency until
the Saturday evening) worked to implement appropriate response and recovery
procedures. Within twelve hours of the
disaster event, all of the victims had been
identified, all survivors accounted for,
care and support offered to the bereaved
and rescuers, the media 'managed' (as
much as possible) and a recovery centre
established.
An extremely competent recovery
manager emerged from within the recovery team and over the following days and
weeks the recovery centre, staffed by
counsellors from the local area and the
region, operated a telephone helpline and
drop in facility. This centre provided
information about grief and loss, particularly to parents who were concerned
about the impact of the disaster on their
children. The centre also managed offers
of help coming from the community and
around the State. A counsellor worked
with the bereaved families and in consultation with them, the recovery team
Spring ZOO1

coordinated a memorial service at Huzza's
Beach on the Thursday following the cliff
collapse. Debriefing sessions were held
at the Gracetown Hall and at the schools.
There was an awareness that disasters can
reactivate past traumas and mental health
agencies stayed alert to the need for
additional services within thecommunity.
There was also a process of assertive
outreach to try and make contact with
rescuers who had not been part of the
formal rescue effort.
Thus, the recovery process included
the recognised key elements of a disaster
recovery program as outlined by Creamer et al. (1991). The recovery process
took account of the community's need
for exposure (through debriefings),
information, education, social support
(through the Recovery Centre), restoration of control through decision
making (the site for the memorial
service, the management of the Disaster
Relief Fund) and the availability of
professional assistance.
Over the following twelve months,
workers in the Margaret River area
continued to provide support to bereaved family members and others affected
by the disaster. A six-month anniversary
service was held at the beach and counsellors offered support to family members at the inquest which was held in
April 1997. The communities affected
have continued to hold annual memorial
services and sites of remembrance have
been created at the local schools and at
the head of the stairs which lead down to
Huzza's Beach.
Of course, there were many things
which in hindsight, people thought could
have been done differently or better.
Individual experiences are only a part of
the whole picture and things which
worked well for some of those most
affected, did not work so well for others.
For example, some bereaved family
members welcomed the opportunity to
meet as a group to debrief and grieve
together.
Others felt that this was overwhelming
and would have preferred a stronger push
towards individual or family counselling.
Overall, however, in undertaking the
research 1 had a strong sense that the
recovery process had 'worked' and that
it had been:
an enabling and supportive process
which allows individuals, families
and communities to attain a proper
level of functioning through the
provision of information, specialist
services and support (Emergency
Management Australia 1996, s.1.03).

What didn't work:
doing it by the book
As with most diasters, communication
became a serious problem almost immediately after the cliff collapse. The location
of the beach below high limestone cliffs
and hills, made radio contact between the
beach and Margaret River extremely
difficult. As news of the disaster spread
beyond the local community, media calls
to the police station and hospital jammed
all telephone lines. One consequence was
that the hospital was on alert for several
hours anticipating an influx of people with
severe injuries when there were very few
injured (Scott 1997). Also as a result of
communication difficulties, the local police
were unable to take any advice from the
Disaster Victim Identification team, which
was travelling down by car, about the
management of the temporary morgue,
victim identification or contact with the
bodies by bereaved family members.
There have . . . been descriptions of
official processes instituted which
h~ caused arldlt~onaltrauma and
d~,trr.ssfor the iamilicsofthose killed,
and, I believe, have disempowered
these people in their recovery and
grief. ... Family members have described how they were refused access
to the beach and not permitted to go
near the bodies once they were
recovered. They were kept waiting for
hours after the recovery because none
could be shifted until a Police Department officer arrived from Perth, three
and a half hours away. Families were
sent home, then required to come to
the local hospital in the middle of the
night to identify the bodies ...
(Monson 1997,p.285)

Contact with the deceased
Bereaved family members interviewed for
the study expressed concern that they
were denied access to the bodies on the
beach when the rescue effort was over.
Overwhelmingly, they thought that the
decision to go onto the beach and sit with
the deceased should have been theirs and
not a police officer's.
After we had waited at the site for
three to four hours and they had
recovered all the bodies, we expressed
our desire to see [our daughter's]
body and asked if they could bring
her up to us or if we could go down
to see her on the beach. But we were
refused and they (authorities) told us
togo homeand wait. ... What I would
have liked is for someone to have
taken me down to the beach. Then I
could have made my own decisions.

--

(A bereaved parent cited in Palmer
2000,~.15)
The condition of the bodies as a result
of the injuries was the principle reason
given at the inquest for denying families
access to the bodies once public safety
was no longer an issue. State Coroner
Alistair Hope supported the police in their
decision to deny access to the bodies at
the beach.
[A police officer] was certainly of
the view that access should not have
been allowed. He said that having
viewed the bodies laid out in a
temporary mortuary himself, he did
not believe that families should have
viewed bodies in that location and
in the condition which they were
then in. .... He said that he would
not have wished to have seen his
own son, had he been killed in the
cliff collapse, at that temporary
mortuary. (Hope 1997, p. 15)
Davis and Scraton (1999) found that this
was a common occurrence in a disaster
situation, that police and other well
meaning professionals felt that it was their
right to make decisions rather than to
support the bereaved to make decisions
that were right for them.
It was a fact that some of the bodies
were severely damaged, bruised and
disfigured ,and therefore there was a
need for a controlled process of
viewing the bodies. With nine (9)
deceased people laying on the beach
in a temporary morgue situation,
there was no mechanism for control.
Further to this thebodies had notbeen
formally identified through the Disaster Victim Identification Process .. .
(A police officer cited in Palmer 2000,
p. 16)
Davis and Scraton (1999, p. 93) suggest
that the decision to deny the bereaved
access to the body of a disaster victim
(particularly at the site), while ostensibly
made to protect the bereaved from
distress, is more likely made to protect
'professionals' from the distress of having
to deal with intense expressions of grief
and loss.
Victim identification
Another significant decision made by
agencies trying to 'control' the disaster on
the night, was to attempt to withhold the
names of those who had died until after
the formal victim identification had taken
place. As this process did not begin until
the early hours of Saturday morning, 10
hours after the accident, the lack of
confirmation that their loved one had
died, was particularly distressing for the

bereaved. The Coroner agreed at the
inquest that 'it is clear that the families
were not provided with adequate information' (Hope 1997, p. 16).
Much of the distress for families came
from knowing that people knew that their
loved one had died, but that they were
unable or unwilling to acknowledge this
fact to them.
No one contacted me. I heard at
about 5pm that there had been an
accident. It never occurred to me that
[he] might have been killed. I just
assumed he would be involved with
the rescue . . .. But when I got to the
beach, the way they looked at me and
just let me through, I knew then. But
no one actually came up to me and
told me. I just got shunted between
the hall and the beach. I eventually
went home and then someone told
my son that he should tell me that
his father had died. (A bereaved
partner cited in Palmer 2000, p. 20)
The decision to maintain strict adherence to the formal processes of victim
identification, to do things 'by the book,
was one of the hardest things for people
involved with the disaster-families and
helpers- to understand. Families felt let
down by those in authority and many
helpers (hospital staff, counsellors,
friends) felt that they betrayed their
neighbours and friends by not passing on
the much needed information so that
people could begin the process of grieving
for their partner, parent, son or daughter.
At 2000 hours the morning [hospital] staff went home, none of us
could stand the imploring eyes of the
relatives. We knew the names of the
missing but were not allowed to
reveal any information what-so-ever
to the relatives as per police orders.
Some relatives went home to wait.
(Scott 1997, p. 9)
We've heard that the rescuers were
told not to come and talk to us. A lot
of them have felt really bad. (A
bereaved parent cited in Palmer 2000,
p 20)
Imploding the cliff face
Overnight, the police had posted a guard
at the site and arrangements were made
to implode the cliff face to make the site
safe for the public. Like a lot of the
decisions that had been made during the
night, the decision to implode the cliff
face was made without consultation with
the bereaved families.
It is possible that whoever made this
decision was unaware of the significance
of the site to the bereaved. However.
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people writing about grief and loss make
reference to the significance of the place
of death for those people who have lost
family or friends in sudden or tragic
circumstances. According to Swalling
(1997), these sites are significant because
they represent the last place the person
was alive, the last place they saw. Family
members interviewed for the Gracetown
study expressed deep regret that they had
been unable to visit the site as it had been
at the time of the deaths.
They had guards down on the
beach the next day. We watched
Thredbo with a lot of interest. There,
they took the families to the site, to
walk them around. (A bereaved
parent, cited in Palmer 2000, p. 36)
The following day, they blew up the
site. No family member knew that
was going to happen. No one asked
if we wanted to look at it. To take
photographs. To know what they
were buried in. It was all blocked off.
They think they are trying to protect
us. (A bereaved partner, cited in
Palmer 2000, p. 36)
The Sunday Times on 29th September
carried a picture of Premier Richard
Court being escorted around the disaster
site before the implosion. Davis and
Scraton (1999) noted that after Lockerbie,
the 'frustration and anger over difficulty
in accessing the disaster site was exacerbated by the unquestioned access given
to visiting politicians, dignitaries and
royalty' (p. 93).

Recommendations
The main recommendations to emerge
from thestudy challengedisaster response
and recovery agencies to find ways to reposition crisis support ahead of (or
alongside) crisis control following a
disaster. During a disaster and in the
immediate aftermath, crisis control
strategies are often essential to maximise
the chance of finding survivors and
minimise further harm to victims,
response agents andlor the public.
However, once the initial crisis is over
(survivors found and the site safe) then a
crisis control approach is unlikely to be
helpful and may even be harmful. Davis
and Scraton (1999) summarisd the experience of the bereaved interviewed for
their study on disaster management in
the UK.
In the personal reflections of the
bereaved and survivors . . . it is clear that
such is the impact of insensitive and
inappropriate crisis management in the
immediate aftermath it is difficult to
distinguish between these experiences
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and those of the disaster itself in causing
extremes of human distress. (Davis &
Scraton 1999, p. 95)
The Gracetown study recommended a
number ofways in which this re-thinking
of the power relationship between crisis
control agencies and crisis care agencies
(and between agencies and the people
they have been set up to serve) could be
achieved.
Charter for the Bereaved
In their report to the British Home Office
in 1997, Davis and Scraton made a series
of recommendations to deal with the
power differences that emerge during a
disaster response. Central to these
recommendations was the need for 'the
voices of the bereaved and survivors, the
"view from below"' to be heard in planning
and preparation for the disaster aftermath (Davis & Scraton 1999, p. 94). One of
these recommendations was for the
development of a Charter for the Bereaved. This followed extensive consultation
with the various campaign and advocacy
groups that have emerged in the U K
following disasters in recent years.
While broadly marking the significance of rights, a Charter would
provide a clear overview of the
statutory role and obligations of key
agencies, alongside the recognition
of the rights of the bereaved. The
latter would include rights to full and
detailed information, access and
viewing of bodies, consultation over
post-mortems and return of bodies,
access to the disaster site, crisis
support and privacy (Davis & Scraton
1999,p.94)

-

Training of workers involved in crisis
control
As the bodies had been moved after the
discovery, there was no forensic purpose
to be gained by leaving the bodies in the
area of the disaster. . . . Unfortunately the
bodies were left at the temporary mortuary pending the arrival of the pathologist. (Hope 1997,~.17)
At the inquest, Coroner Hope criticised
the decision to send the victim identification team to Gracetown by car and
recommended protocols to ensure that
in the future, they would be despatched
by'the most expedient means'(Hope 1997,
p. 3). On the night of the disaster, it must
have been obvious to experienced police
officers (who were acting for the lead
agency) that the decision to send the team
by car had been a serious mistake. What
stopped them from taking the necessary
action to support the bereaved (moving
the bodies to the hospital or at least
Spring 2001

beginning a process of informal identification that would allowed access to the
deceased) given that their senior officer's
decision had so clearly been a mistake?
Although it was beyond the scope of the
study to explore this question, it is easy
to imagine how difficult it would have
been for junior or middle ranked officers
to make decisions which countered their
superiors in such a stressful and public
environment.
The study report recommended that
the WA Police Service extend the training
of staff in issues of grief and loss so they
are better able to prioritise the needs of
the bereaved following a sudden death
once community safety is assured. It also
recommended that the WA Police Service
review the training of staff to include
some critical analysis of the limitations
of hierarchical decision making and
control. It was considered that this may
assist police officers (and others who
work in organisations involved in disaster
response) to feel empowered to use their
professional judgement even when it
means not following the rules. Clearly this
is going to be difficult to achieve. How
likely is it that hierarchical and quasimilitary organisations will train their staff
to 'problematise' their own culture?
Connections between response

agencies and the bereaved
Both the police and family members
acknowledged the need for more positive
interaction between the response agencies and the bereaved families following
the disaster. Family members saw this
interaction as a way of providing them
with the detailed information they wanted
about the rescue and body ;ecovery
process. The police saw this interaction as
necessary to counter the bver-counselling'
which they felt had excluded and marginalised them during the recovery phase.
Despite the different reasons put
forward for this proposal, it seems to have
merit. The bereaved, rescuers and helpers
are all potentially 'victims' in a disaster
and providing opportunities for these
groups to meet would seem to enhance
the natural support systems that can
operate,particularly in a small community
Thus, the study report recommended that
recovery managers consider ways in
which emergency workers and family
members can interact following a disaster,
either as part of the formal debriefing
structure or through other processes.
Opportunities for healing when
grievances occur
The EMA Disaster Recovery manual
doesn't offer strategies for community

conflict resolution and yet this would
seem to be an important aspect to include
given the tensions and grievances which
often emerge in the aftermath of a
disaster response (Gordon & Wraith 1987).
At Gracetown, the police felt that they were
blamed for the delays in victim identification. Bereaved families felt that their
needs were minimised on the night of
the tragedy. The inquest provided some
opportunities for people to hear the
stories from 'the other side'. However, in
the aftermath of the disaster, grievances
have remained with little opportunity for
reconciliation and healing unless someone is able to take the initiative and
establish the necessary dialogical processes.
The study report recommended therefore, that Emergency Management Australia include the issue of community
conflict resolution and healing processes
on its research agenda with a view to
including relevant guidelines in the
Disaster Recovery manual.
Conclusion
Once again we come to the word
compassion. It's not enough to just
follow the rules. ( A bereaved relative
cited in Palmer 2000, p. 66)
The research project on which this article
is based was indertaken to try and
understand how human sewice agencies
respond following a disaster. Thankfully,
there is a rule book about how agencies
should do this and at Gracetown, they 'did
it by the book'. An inter-agency team
came together following the cliff collapse
and using their combined knowledge,
skills and compassion, were able to
respond effectiveiy to the very diverse and
complex needs of the community.
However, there are times when it is not
always appropriate to follow the rules. If
we take this paradoxical view, then we
create contradictions and tensions which
may be very difficult to understand and
manage. Notwithstanding this difficulty,
it seems that there is a need to include in
the training of disaster response and
recovery workers, mechanisms by which
they can recognise and become more
comfortable with the contradictions and
tensions inherent in their work.
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www.geoinsight.net.au

Although there aresome very innovative uses
ofspatial datawithin the emergency services,
there are still major opportunities to take
advantage of such information sources and
associated technology to achieve greater
safety of lives and protection of property
and the environment.
In recognition of this situation, a
Canberra-based project facilitation organisation,Technik Pty Ltd, in consultation with
the Australian Capital Territory Emergency
Services Bureau, developed a project proposal to AusIndustry. This resulted in approval
of what is now known as the GeoInsight
project.
Geolnsight is a major spatial information
project supported by a grant of $2 million
from Auslndustry under its Technology
Diffusion Program. The project will take place
over a 15-month period from August 2001 to
October 2002. The mission of the Geolnsight
project is to facilitate an enduring and

mutually beneficial relationship between the
Spatial Information Industry and the
Emergency Management Community. The
outcomes from this relationship will be:
an enhanced understanding of each party's
capabilities and needs
on-going development and application of
spatial information products, services and
applications specifically for the Emergency
Management Community.
These outcomes will be achieved in three
phases:
.Phase I . (Aug- Oct 01) Direct consultations
with practitioners and managers of spatial
information at appropriate tiers in the
emergency management community.
Phase 2A. (Nov Ol-Apr 02) Development of
demonstration and awareness resources
including a range of program related online and CD-based skills development resources for spatial information users within
the emergency management community.
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demonstration and awareness workshops
in each State and Territoy. These will
consist of nresentations. demonstrations
of example applications and spatial
resources with hands-on opportunities for
partxipants from various levels of the
emergency management community and
spatial information industry.
Technik Pty Ltd is managing the project
with high level guidance and direction being
provided by a Steering Committee comprising ACT Emergency Services Bureau,AGSOGeoscience Australia, Australian National
University, AURISA, AUSLIG, the Bureau of
Meteorology, NSW SES and EMA. The
independent chair ofthe Steering Committee
is Alan Hodges, AM. This is an exciting project
which has great potential to benefit the
operations of emergency services.
The project team and Steering Committee
members are committed to ensuring that the
developments through this grant are driven
by the needs of the emergency management
community.

For further information
see: www.geoinsight.net.au
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Involving citizens in hazard mitigation
planning: making the right choices
Introduction
In addition to knowing what to do to
mitigate losses from natural and technological hazards, local governments also
must develop a commitment to take
action. Commitment, however, often has
been lukewarm, resulting in plans and
proposals that no matter how technically
proficient are either dead on delivery or
produce minimal effort. By making the
right choices about citizen involvement
in mitigation planning, emergency managers can build an informed constituency
for mitigation and real commitment
among elected officials to take action.
Key choices include decisions about:
objectives to be achieved by involving
citizens
points in the planning process when
citizens participate
which citizens to include
techniques to be employed in securing
citizen input
information to be provided to citizens.
The problem
Substantial progress in reducing losses
from natural and technological hazards
will not occur until local public officials
become informed about and committed
to dealing with this policy problem. The
importance of commitment in policy
formulation and implementation has
been widely noted by policy scholars. In
the case of natural and technological
hazards, however, researchers have found
that local commitment to take action can
be weak or missing entirely (Uurby and
hlay 1998; Rossi et al. 1982). In this article,
I argue that by paying more attention to
citizen involvement in hazard mitigation
planning, emergency managers can build
a political constituency, which will work
to see that the recommendations for
hazard mitigation made in plans are
subsequently implemented. To be successful with this, managers need to make the
right choices in their efforts to involve
citizens.
Hazard mitigation requires local policy
makers to develop and follow new ways
of managing development and redevelopment processes, but public officials
develop patterns of policy making over
time that are difficult to change (Cobb
Spring 2001
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and Elder 1972; Eulau and Prewitt 1973).
The need to overcome inertia in local
policy provides one justification for
hazard mitigation mandates from higherlevel governments (May et al. 1996). But,
if the mandates do not substantially
change rewards and penalties facing local
policy makers, decision-making about
mitigation is not likely to change. In fact,
local policy makers often see few rewards
from dealing with hazards because their
individual constituents are not inclined
to worry (or even think) about such low
probability events or demand governmental attention to them (Kartez 1989;
May 1991). Without positive signals from
their constituents, politicians, who
themselves do not see the problem as very
serious, are unlikely to adopt policies to
reduce risks from hazards. If the signals
are all negative, they may actively resist
national and state prescriptions to
regulate activities in areas at risk (Ripley
and Franklin 1982).
These obstacles can be overcome if
there is an active constituency advocating
for hazard mitigation. To create such a
constituency, planners have to (1) ensure
that stakeholders are aware of the costs
they may incur in disasters and ( 2 )
develop consensus about ways of reducing or avoiding the most serious risks.
Constituency building of this sort requires a collaborative, participatory
planning process in which a key goal is
social learning. That is, the various
stakeholders in hazard mitigation (what
political scientists term a 'policy network') need to be both informed of the
potential costs of unsafe development in
hazardous areas and convinced that
alternative approaches to development
are reasonable for all concerned interests.
If some degree of consensus or policy
convergence can be attained, then the

political support needed to sustain local
commitment to hazard mitigation may
be secured.

Citizen involvement in hazard
mitigation planning
A large (and growing) literature advocates
citizen involvement in planning and, more
generally, local public policy making, but
various authors also have suggested there
are a number of potential barriers that
must be dealt with if citizen involvement
efforts are to be effective in constituency
building.
Widespread participation, for example,
is viewed by some authors as administratively unworkable and as a potential
cause of heightened conflict rather than
consensus over appropriate courses of
action (Day 1997). Others have noted
various difficulties citizens have in
participating effectively, ranging from
apathy and lack of resources (skills,money,
time) to inability to comprehend issues
as complex as hazards (Almond and Verba
1965; Kartez 1989; Verba 1967). Other
barriers include lack of governmental
resources for, and time to engage in,
citizen involvement processes and lack
of government staff with knowledge about
how to carry out an effective public
involvement program (Catanese 1984).
These factors create the potential for a
large gap between what theorists and
educators argue for as best practice and
what actually occurs in local government
planning and policy making. In fact, one
recent study concluded, 'Standard participation efforts are often characterised by
lengthy meetings, limited opportunities
to comment, narrowly defined choices on
which to comment, meeting fatigue or
indifference on the part of those who run
meetings, limited opportunities for
dialogue, and an emphasis on informing
or educating rather than problem solving'
(Lowry et al 1997).
While citizen involvement can be
difficult, if emergency managers make the
right choices in involving citizens in the
preparation of hazard mitigation plans,
they can overcome many of the barriers
that have contributed to limited success
in the past.
The choices I think are most relevant

to the efficacy of citizen involvement
include:
objectives
timing
participants
citizen involvement techniques
information given to citizens.
In the remainder of this article, I
examine these choices by noting tirst what
theorists have to say about each of them
and then looking at the choices made by
emergency managers in the U.S. in
preparing hazard mitigation plans. I also
report the consequences of choices made
in terms of the degree that actions
recommended in plans were subsequently
adopted.

Data
The data reported come from a nationwide survey of planners involved in
preparing floodplain management plans
to qualify for flood insurance rate
reductions under the US. National Flood
Insurance Program. Responses were
obtained from planners working in
seventy-four localities (67 percent of the
U S total of l I0 floodplain management
plans that had been prepared as of 1999).
Two types of analyses are reported.
Descriptive statistics report the percentage of local governments that made
particular choices in the planning process.
Impact statistics indicate the consequences of choices made in terms of the
percentage difference the choice made,
in the actual implementation of hazard
mitigation measures in the jurisdiction.l

Choice number one: objectives
Burke (1968) notes that citizen involvement efforts frequently fail to meet
Notes
1. Respondents were asked whether any 01 eighteen
dliierent hazard miti~atlonmeasures were adooted aRer
preparat on of melt k p l a n management plan These
measLres .nrl.oe p.olcalon of m3ps 01 h a z m are3s.
warning systems; public haard awareness campaigns;
mandatory inclusion of hazard boundaries on
subdivlslon maps; requirements for special studies of
hazards as a condition for develooment aooroval: slte
pan rev en to delerm ne 11 hazard m.t gal.& (on0 Ions
snou o be req..red as a rood tlon tor aevelopmenl
approval; regulations requiring low.denslty land use In
hazard zones; redutlion in allowable density in hazard
zones; overlay o l spedal hazard miligatlon requirements
for development In hazard zones; provision for dustered
development in hazard zones lo avoid the mosl
hazardous portions of development sites; transfer of
allowed density from hazard zones to hazard-free sltes;
density bonuses in return for dedlcatlng hazard zone
property to the public; mandatory dedlcallon of hazard
zone orooeltv lo the oubilc imoad fees on hazard zone
developmen; to covir puoi( hazard mat gallon costs
PO (Y 10 locate p ~ b l l rlac I 1 es OLlSloe 01 hazaro zones
public acquisition ol hazard zone property; relocation
of stmdures from hazard zones; and levees, sea walls,
flood control works, and other engineered stmmres to
minlmise hazards.

expectations because objectives are not
formulated and participation is simply
appended to on-going technical planning
processes. As important as it is to have
objectives, it also is important to choose
the right ones. Potential objectives for
citizen involvement include:
complying with state government
requirements regarding due process
and citizen opportunities to voice their
opinions about government proposals.
educating and informing citizens about
hazards and ways of dealing with
particular hazards problems
tapping citizen knowledge of and
experience with hazards as a supplement to technical studies
learning about citizen preferences for
courses of action to deal with hazards
mobilising an active constituency of
citizens who would support programs
and policies proposed in hazard mitigation plans
fostering citizen influence in hazard
mitigation decision-making through a
collaborative planning process.
Although it is attractive to technically
minded planners to limit efforts to involve
citizens to the minimum required by
state governments, clearly the first
objective is not likely to help in building
a constituency for mitigation. Most
planners would agree that the second
objective-providing
citizens with
information-is essential, if citizen
involvement is to have any impact. Each
of the remaining objectives is also likely
to contribute to constituency building,
although planning theorists recently have
emphasised the sixth objective-collaboration-as absolutely essential.
Several authors (Arnstein 1969; Connor
1984; Glass 1979 ) view the choice of
objectives in terms of a ladder of participation, on the assumption that the greater
empowerment of citizens associated with
a collaborative approach is normatively
superior to the one-way communication
(planner to citizen or citizen to planner)
that characterises other citizen involvement objectives. Many planning scholars
also now believe that the sixth objective-working
collaboratively with
citizens-is important for substantive
reasons as well.
In their view, collaboration can:
help citizens better understand information
generate new ideas for dealing with
problems
lead to greater consensus on courses of
action to deal with them
produce greater long-term support for
policy recommendations proposed in

plans (see Barber 1981; Godschalk et al.
1994; Healy 1996; and lnnes 1996).
Contrary to the arguments made by
theorists, some US. hazard mitigation
plans (20 percent) were prepared without
consciously setting objectives for citizen
involvement and others were guided by a
very limited number of objectives. A
typical jurisdiction (at the median of the
sample) chose to emphasise only two
goals for citizen involvement: educating
citizens about hazards and complying
with state requirements for citizen
participation (see Table I ) . As a result,
plans prepared had less impact than they
otherwise might have had.
When planners pursued three or more
of the six objectives outlined in Table I ,
their jurisdictions adopted 5 5 percent
more mitigation measures than was the
case in jurisdictions where no or only one
objective was pursued. Table I also shows
that the theorists appear to be right about
the choice of specific objectives. The
greatest percentage increase in adoption
of mitigation measures came from
planning processes in which the planners
emphasised 'fostering citizen influence in
hazard mitigation' (76 percent increase
in adoption of mitigation measures in
comparison with jurisdictions that did
not emphasise this objective), 'learning
about citizen preferences' (70 percent
increase in mitigation measures adopted), and 'mobilising an active constituency of citizens who would support
programs and policies proposed in the
plan' (42 percent increase).

Choice number 2: timing
Emergency managers have several options
regarding timing in developing citizen
involvement programs. One alternative is
to ignore this question. However, if timing
is not planned in advance, participation
may be ad hoc, as when citizen involvement takes place not as a result of
forethought but in response to citizen
demands that their views be considered.
This can result in an adversarial atmosphere that is not conducive to constituency
building. If the timing of participation is
planned, then planners have to decide
when in the planning process to begin
involving citizens.
The decision about timing is related to
the objectives sought from citizen
involvement. If the objectives are simply
to comply with state requirements or to
educate citizens, then citizen involvement
could be limited to meetings and formal
public hearings at the end of the planning
process. However, if an objective is to tap
citizen knowledge, public involvement
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should take place early in the planning
process. Iftheobjective is to garner citizen
feedback on planning proposals, it might
be postponed to the point when planners
are developing and evaluating action
items and recommendations. If, however,
the goal i s collaboration with citizens and
constituency building, then citizen
involvement should begin early and be
continuous throughout the planning
process.
The choices about timing made by U.S.
hazard mitigation planners are reported

in Table 2. I n the largest proportion of
planning processes (44 percent) citizen
involvement was limited to a planning
committee (that is, there was no formal
citizen involvement process) or to formal
public hearings on the plan after it had
been prepared. lust under a third (31
percent) saw citizens involved for the first
time when choices were being made
among action items and recommendations. Only a quarter of the planning
processes involved citizens from the start.
For the most part, U.S. hazard

1 Number of obkdhm aunued
Low (0 or 1 objective emphasised)

Medium (2 objedives emphasised)
High (3 or more objectives emphasised)
Spedflc obJMivespursued
Educating citizens about flood hazards
Complying with state requirements

44

(base case)

28

+20%
+55%

28

--

[

--_1
-

70
38

Fosteringcitizeninfluencein hazard mitigation
decision making

22

Tapping citizen knowledgeandexperience

20

Mobiiisingan active constituency of citizens
who would support programs and policies
proposed in plan

20

Learning about citizen preferences and values

19

+25%

+70%'

governments that prepared hazard mitigation plans for credit under the National Flood
Insurance Program Community Rating System Program.
p < .05 in difference of means test between localities that emphasised each objefllve and those that
did not emphasise me objedive.
N = 74 local

a impafl is the percentage increase or decrease in the number of hazard mitigatlon measures adopted
after preparation of a hazard mitigalion plan for jurisdidlans emphasisfngeach objeflive fmm the
mean of the sample of jurisdidions not emphasising the objective. The group mean is 2.2 additionai
hazard mitigation measures adopted following preparation ot a hazard mitigation plan.

Table I: Choice 1 - obiectives

No formal public involvement program planningcomrnineeoniyused for public input
Post-planning:formal public hearingon plan
Planning:developmentand evaluation
of adion items and recommendations
Pre-planning:scopingand development
of work program

9

(base case: 1.8
measures adopted)
-15%
~19%
+85%

governments that prepared hazard mitigation plans for cr,edit under the National Fioo
Insurance Program Community Rating System Program
p < .05 in difference of means test among ail stages.
a ImDad is the oercentaee
" increase or decrease in the number of hazard mitieation measures adooted
afler preparation of a hazard mitigation plan for jurisdidions choosing to first involve citizens at each
Staee of the Dlannin-e.orocess from the mean of the samole
. of .iurisdidions choosine to limil citizen
inilvement io a planning committee only. The group mean Is 2.2 additionai hazayd mitigation
measures adopted following preparation of a hazard mitigation plan.
N = 74 local

-

TableZ: Choice 2 -stage of the planning process when citizens become involved
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mitigation planners matched the timing
of citizen involvement to their objectives.
For example, two thirds of those who
emphasised compliance with state
requirements or educating citizens
involved citizens late i n the planning
process. I n contrast, when planners
tapped citizens for their knowledge about
hazards, worked to foster citizen influence
in decision-making, or to mobilise a
supportive constituency, a majority
involved citizens from the very first stages
of the planning process. As shown in the
right hand column of Table 2, early
involvement of citizens paid large dividends in subsequent adoption of hazard
mitigation measures. Local governments
that involved citizens early adopted 85
percent more mitigation measures than
those that initiated citizen involvement
at a later stage.

Choice number three: participants
Those who write about citizen involvement in planning generally argue that
participation should be widespread and
inclusive, so that consensus can be
developed over appropriate courses of
action through communication among all
affected groups (e.g., see Godschalk et al
1994; Healy 1996; and lnnes 1996). Those
that have observed policy formation in
the hazards field, i n contrast, have
observed that decision-making typically
does not involve mass publics, but instead
tends to be limited to government
officials and the professional community
(e.g., see May and Stark 1992). This latter
perspective tends to be an accurate
description of the choices made by hazard
mitigation planners in the U.S.I n over a
quarter of the planning processes examined, citizens did not participate at all
prior to public hearings at the end of the
planning process (see Table 3). Instead,
participation was limited primarily to
local elected officials and representatives
of various government departments.
Beyond government personnel, a typical
planning process (the median community) involved just two interest groups;
but, contrary to arguments forwidespread
participation made by planning theorists,
the more limited participation that
characterises hazard mitigation planning
in the U.S. has not adversely affected the
adoption of hazard mitigation measures
recommended in plans. Local governments that secured widespread participation in the preparation of hazard
mitigation plans were only slightly more
successful in seeing mitigation proposals
acted upon than those where partici-

pation was limited to government officials
and a few groups of stakeholders.
Several other aspects of the choice of
participants have drawn considerable
attention. Historically, citizen involvement
processes have been viewed as ways to
empower citizens whose views are often
not considered in local government
decision-making. Empowerment was a
key consideration in early federal citizen
participation requirements in the U.S.,
such as those embodied in the Economic
Opportunity Act of 1964 and Model Cities
program of 1966, and the degree to which
it occurred dominated evaluations of

those programs. This still could be an
important consideration, since citizen
involvement may be meaningless if
'collaborative processes merely end up
being conversations among elites, new
forms ofan old corporatism.. .as opposed
to real attempts to involve multiple
stakeholders' (Healy 1996). Nevertheless,
as shown in Table 3, groups representing
disadvantaged citizens actively participated in only I0 percent of the hazard
mitigation planning processes examined,
and groups advocating for affordable
housing took part in only 1 percent. As
with mass pa-rticipation, however, th

Medium (1-3citizen groups involved)
High (4 or more citizen arouus involvedl

45
27

1. Disadvanlaged groups

Groups representing disadvantaged people exposed
to flooding
Groups advocating for affordablehousing

10
1

-10%

44

-2 1Qo!

42

tO8%
-1 5%

2. Public officials

Local stafl personnel
Local elected officials
Regional water resource officials
State flood Insurance program coordinator
State emergency management agency official
State water resources agency official
Federal Emergency Management Agency personnel
U.S. Army Corps of Engineers personnel
U.S. Geological Survey personnel
3. Slakeholder and other groups

Media
Neighbourhocd groups
Development groups (homebuilders,etc.)
Property owner groups
Business groups (Chamber of Commerce, etc.)
Professional groups (engineers, archi$&)
Environmental groups
Port fishing, and marineindustry p u p s
Agriculture and forest industry groups
Sports, outdoor, and recreation grwps

35
35

-04%

32

+14%

23

+37%

13

+29%

6

+01%

4

+21%

1

+129%

N = 74 local governments lhat prepared hazard mitigation plans for (re dit under the National Flood

Insurance Program Community Rating System Program
' p < .05 In dliierence of means test - localities in which group participated vs, those where group dld
not partlclpate. (Note: none slgnlilcanl In this table.)
a lmoad Is the oercentaKe increase or decrease in the number 01 hazard mltle.atton measures adopted
alteipreparation of a hizard millgation plan for jurlsdldlons In which group-participated versus
iurlsdlflions In which grouo did not oarticloate.
. . The overall Erouu mean Is 2.2 additional hazard
kltlgation measures adopted following preparation 01 a hazard hitigatlon plan.
Table 3: choice 3 -whom and how many to involve
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exclusion ofdisadvantaged groups did not
limit subsequent adoption of mitigation
measures proposed in plans. Of course,
whether the plans were equitable in the
distribution of costs and benefits of
mitigation is an open question.
Godschalk et al (1998) note that it is
important to involve officials who are
likely to be making decisions about
hazard mitigation and people who are
likely to be affected by mitigation choices
(primary stakeholders). The choices
planners made in this regard are also
shown in Table 3. Most planning processes
brought in local elected and staff officials,
which tended to enhance the subsequent
adoption of mitigation measures. Many
also involved interested state and federal
agencies, but whether or not those
agencies were involved had little effect
on subsequent action on proposals made
in plans.
Less than a majority of the planning
processes involved any of the other
stakeholder groups I asked about. Groups
planners were most likely to involve
included representatives of the media,
neighbourhood groups, and development
and business interests. May and Stark
(1991) note, in addition, that in the case
of hazard mitigation policies, participation by interested professional groups,
such as associations of civil engineers and
architects, may be critically important. At
the national level, for example, these
groups have been found to be particularly
important in disseminating and fostering
the use of information about natural
hazards. At the local level, few planning
processes (less than a quarter) obtained
participation by groups representing
relevant professions. Participation was
also infrequent by groups representing
environmental interests, resource industries such as agriculture and forestry, and
sports, outdoor, and recreation interests.
The impact data in Tnble 3 suggest that
the failure to include some of these latter
groups could be costly. The likelihood that
mitigation measures proposed in plans
would be adopted was substantially
enhanced when professional, environmental, resource industry, and sports,
outdoor, and recreation groups took part
in the planning process.

Choice number four: techniques
A number of techniques have been
developed to foster citizen involvement
in planning. There seems to be general
agreement that public hearings have a
variety of flaws as a participation technique (Benest and Erlewine 1993; So et al
1986), but there is little information
Australtan Journal of Emergency Management

available about the importance of choices
emergency managers make among other
techniques. Most of the literature on the
subject is either merely descriptive of
techniques or advocacy pieces based on
limited experience.
Table 4 provides a list of eight techniques for securing citizen input. Public
hearings, used by over 80 percent of the
planning processes examined, are the
most widely used approach, and a majority of planning processes also employed
open meetings and facilitated meetings.
Less frequently employed techniques
include citizen advisory committees,
subcommittees and workgroups, interviews with key stakeholders, household
surveys, and telephone hotlines. The
impact analysis indicates that with the
exception of telephone hotlines, most of
these techniques lead to improved
prospects that measures proposed by
plans will be subsequently adopted and
used. In addition, prospects for adoption
improved when planners used a wider
variety of citizen involvement approaches.
This may stem from the fact that each
approach is likely to result in particioation by a somewhat different ,erouo of
citizens and will produce somewhat
different information and outcomes. Key
, stakeholders, for example, may not attend
public meetings, but iheir views can be
tapped through personal interviews.
Advisory committees and workgroups
provide opportunities for intensive
interaction between citizens and planners
and make it possible to discover consensual courses of action. Household surveys
help guarantee that input is received from
a representative cross-section of citizens.
Open and facilitated meetings and public
hearings provide opportunities for
citizens who have a strong interest in
mitigation to make their views known.
When more citizen involvement techniques are employed, planners increase
the likelihood that different groups' views
are considered and reduce the likelihood
that controversy and community conflict
will develop over proposals made in
mitigation plans.

.

Choice number five:
technical information
For participants to make or influence
decisions competently, they must have
access to adequate information about
hazards, vulnerability, and hazard mitigation options. Information is empowering, and, hence, access to it is often
politiFal dimension of planning processes. Adequate technical information
is an especially vexing and perverse

a
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u umber of techniques used:

i

LOW (0-2 techniques)

33

(base case)

Medium (3-4 techniqeus)

35

+29%

32

+76%'

High (5-7 techniques)

- ~ -

r::L--~
Public hearings
Spectfic techniques used:.
~

~

-~

~

~~~

-

--

~

82

+44%

Facilitated woii6hops!rneetings

65

+33O!o

Open meetings

61

+05%

Citizen advisory cornminee

47

+75%'

Subcommittee or workgroups

32

+19%

Inletviews with key stakeholders

28

+30%

Household Surveys

26

+53%

Telephone hotline

19

-1 8%

1

N = 74 local governments that prepared hazard mitigation plans for credit under the National Flood
Insurance Program Community Rating System Program
' p < .05 in difference of means test
was not used.

- localities where terhnique was used vs, those where technique

Impad Is the percentage iarease or decrease in the number of hazard mitigation measures adopted
after preparation of a hazard mitigation plan for jurlsdidions in whlch group participated versus
jurlsdialons in which group dld not participate. The overall group mean is 2.2 additional hazard
millgation measures adopted following preparallon of a hazard mitigallon plan.
a

Table 4: choice 4 - techniques for involving citizens

problem in hazard mitigation. Many local
governments have little information
about vulnerability(Burby et al1991), and
lay people as well as professional constituencies often ignore such information
when it is available, unless hazards are
tied to other salient issues. As a result,
Faupel and Kartez (1996) argue that public
education about hazards (including that
developed for constituencies such as
developers, designers, and key agencies)
should always be emphasised in emergency management. I believe that empowering citizens with information is also
an essential element of hazard mitigation
planning. The two key choices here are
ones of information content (does the
locality provide important information
about vulnerability to hazards?) and of
access (are participants being given it
actively and in a form they can use?).
Among the seventy-four hazard mitigation planning processes examined for
this study, more than 90 percent provided
citizens at least one type of information.
The jurisdiction at the median of the
sample provided three. Types of information disseminated by a majority of
these planning processes included maps
delineating hazard areas, summaries of
plan elements or issue areas, and goal or
vision statements (see Table 5). The more
types of information planners provided
during the planning process, the more
likely recommendations proposed in

plans were to be subsequently acted upon.
Types of information that had particularly
strong associations with the adoption of
hazard mitigation measures include the
provision of projections of future development expected in hazard areas, goal or
vision statements, and information on
alternative designs and strategies being
considered. With each, the proportion of
mitigation measures adopted increased
by over 50 percent in comparison with
planning processes that did not provide
that information.
Different groups tend to attend to
different channels of information. Thus,
to adequately reach citizens, it is important for planning processes to disseminate
information in a variety of different ways.
This is well illustrated by the data in the
bottom section of Table 5. The number of
hazard mitigation measures adopted after
plans were prepared more than doubled
when planners used three or morechannels
to disseminate information to the public.
The channels used by a majority of
planning processes-educational workshops, talks to community groups, brochures, and newsletters-is each associated
with marked improvement in the chances
that measured proposed in plans would be
adopted and used.
Conclusion
Citizen involvement can be critical to the
success of hazard mitigation plans and

Number of types of information provided
Low (0-1 types of information)
Medium (2-4types of information)
High
(5-7types of information)
.
Specific information provided.
Maps showing flood-hazardareas
Summaries of plan elements or plan issue areas
Goal or vision statements
Alternative design or strategy statement
Vulnembiiity assessments
Summaries of survey or meeting results
Projections of development in hazard areas
Number of channels used:
Low (0-2 techniques)
Medium (3.4 techniqeus)
High (5-9techniques)
Specific channels used:
EducaUonal/informationaiworkshop
Talks to community groups
Brochure
Newsletter
Newspaper inserts
Biil stuffers (in utility bills, etc.)
Public access cable television
Website
Videos
N = 74 local governments thal prepared hazard mltigatlon

32
33
35

(base case)
+29%
+76%'

82
60
54
32
31
21
18

+434'0
6%
+64%'
~56%'
+28%
+33%
~86%'

32
33
35

(base case)
+Ill%'
+116%'

56
54
54
54
47
39
24

+944b'
+35%
+51%
+50%
+21%
-26%

21
11

+08%
+49%

mation about vulnerability to hazards and
hazard mitigation goals and policy
options and then ensure that it is accessible to citizens by using a variety of
channels for dissemination.
The choices planners face in developing citizen involvement programs are
complex. In this article, I have shown that
careful attention to making the right
decisions in involving citizens can result
in more effective plans-plans that are
not dead on delivery and actually produce
measurable results. In short, when local
governments devote the time and resources needed to plan with citizens, they
realise far more effective plans than when
planning is conducted solely as a technical
exercise involving only experts.
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plans for credit under the National Flood

Insurance Program Community Rating System Program
p < .05 in difference of means test-locaiitles that provided type of information vs. those that did not.
a Impad Is the percentage Increase or decrease in the number of hazard mltigatlon measures adopted
after preparallon of a hazard mlligatlon plan for jurisdldions emphasizing each abjedlve from the
mean of lhe sample ol jurlsdldlons not emphasizing Ule objective. The group mean is 2.2 additional
hazard mitigation measures adopted lollowing preparation of a hazard mitigation plan.

Table5: choice 5 -channels used to disseminateinformation to pallkipants and types of information provided
programs, since it is the key to creating a
strong local political constituency for
mitigation. Emergency managers, however, face a number of choices in deciding
how to involve citizens in the planning
process. In this article, I have reviewed
evidence from floodplain planning
processes in the U.S. to provide some
guidance about how to proceed. First,
establish clear objectives about what is to
be achieved through citizen involvement.
Programs are more effective in developing
supportive constituencies when they
consciously seek to collaborate and
empower citizens and when they pursue
a broader range of objectives for citizen
involvement. Second, time participation
so that it reinforces the chosen objectives.

Where constituency building is an
objective, plans are more effective when
citizens are involved from the beginning
stages of the planning process. Third,
involve stakeholders, government officials, and professional experts, and do not
ignore groups, such as environmental,
resource industry, and outdoor recreation
interests, who will advocate for open space
uses of particularly hazardous areas.
Fourth, carefully consider participation
techniques and choose those that best fit
the objectives sought through participation and the resources available. At a
minimum, do not limit involvement to a
public hearing, which provides little
opportunity to develop a dialogue with
citizens. Finally, develop adequate infor-
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Measuring community awareness
and preparedness for emergencies
Introduction
A key corporate objective of the Victorian
Government is that 'Victorian communities are safe and people feel justifiably
confident about their safety'. This is an
objective shared by the various public
and private agencies which, whether
within or outside the Justice Portfolio, are
part of Victoria's emergency management
arrangements.
Within the context of emergencies, the
safety of the community is somewhat
determined by the effectiveness of
emergency management and services,
which are primarily supplied or controlled by the public sector. However,
another important component of safety
is that individuals, organisations, industries etc. are aware of the risks they are
exposed to and have taken actions to
mitigate andlor prepare for such emergencies.
Historically, communities were seen as
passive entities whose involvement in
emergency management was only as
receivers of assistance when emergencies
occurred. Government and its agencies
were seen as the sole entity responsible
for managing such emergencies. It has been
increasingly recognised that this historical
model of Government emergency management is no longer appropriate (Neilsen
& Lidstone 1998; Hodges 1999; Reinholtd
1999; Rhodes & Reinholtd 1999). Emergency management agencies do not have
the resources to comprehensively deal
with all emergencies protecting every
home and every life. Moreover, the impact
of emergencies can he significantly
reduced with the involvement of the
community in planning, mitigation and
preparation. Emergency management
agencies can develop, in consultation with
the community, the most appropriate and
effective ways to manage emergency risks.
The second part of the Victorian Justice
Portfolio objective refers to feelings of
confidence in the community about its
safety. In an emergency management
context, this translates into community
members feeling that they have (or have
access to) the information, resources and
support that they desire andlor need to
ensure their safety, despite the risks with
which they live.

by Jessica Enders,
Colmar Brunton Social Research

Currently some information is available
on the effectiveness of services provided
by the emergency management sector,
such as incident and response time data.
There is comparatively little information
on awareness and preparedness of the
community for emergencies' and it is
recognised that such data is needed.
Research questions include:
how aware is the community of emergency risks?
what steps have members of the community taken to maximise their safety?
and how confident do they feel about
emergency issues?
Collecting data to answer such research
questions will lead to a greater understanding of the context within which
emergency management occurs. In the
long term, there is also the possibility that
measurement will lead to the ability to
predict how people will respond to
emergencies.

Focus on outcomes
There is no denying that the process of
measuring emergency awareness and
preparedness of the community will he
complex. It may be clear that some sort
of survey is needed, but what should go
in such a survey and to whom should it
he administered? To answer these questions the model shown in Figure 1 is
useful. This model, utilised by the Australian Bureau of Statistics for their surveys,
outlines the steps to be taken when a
research issue is identified and a process
for addressing that issue is required.
Following the model from right to left
describes the process of going from a
desire to obtain information about an
topic, to determining what sort of
processes are needed to produce that
information. Working through the model
from left to right describes the process of
data collection and utilisation of the
resulting data.
Therefore, the key steps in developing

a data collection process are to:
1. Define both the broad and detailed
outcomes that are desired;
2. Determine what outputs (ie data)
would describe the extent to which
outcomes are being met; and
3. Construct processes to collect the data
defined in Step 2.
For this topic, defining desired outcomes as per Step I will include determining:
what is meant by 'community' eg
individuals versus organisations
what is included in the definition of an
'emergency'
what type of emergencies over what
geographic area are in-scope
what is it that emergency managers
want the community to be 'aware' of,
and how 'prepared' does the community need to be.

Behaviour change
Essentially, the task of increasing community preparedness for emergencies is
one of effecting behaviour change. Hence
there is a need to consider frameworks
for how individuals move through the
behaviour change process. That is, how
do people:
receive information about emergency
risks
perceive those risks
behave in relation to the risks.
Previously it was believed that once an
individual had the information they
needed, they would act appropriately. It is
now recognised that there are several steps
between an individual receiving information and them changing their behaviour
(Boura 1998; Nielsen & Lidstone 1998;
johnston et al 1999; Rhodes & Reinholtd
1999). Moreover, different individuals will
have different levels of resistance to
change, regardless of the change mechanisms applied (Hill et al 1996).
Assuming an individual has been
exposed to some sort of emergency
related information, they can then be
viewed as a'consumer'of that information,
exercising a right to choose' to use it or
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Notes
1. Some excellent work has been done by the Vldorian
County Fire Authority
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Figure 1: steps to be taken when a research issue is identified and a process for addressing that issue
is required.
not (Twigg 1998). Factors that may
influence the decision are given by Mulilis
(1998):
'source of the communicationcredibility, trustworthiness, attractiveness, liking, similarity, power
message characteristics-style, clarity,
forcefulness, speed, ordering, amount
of material, repetition, number of
arguments, extremity of position
channel variables-media tvoe (such
as television, radio, newspapers, faceto-face communication), verbal versus
non-verbal communication, context of
the channel
receiver variables-age, intelligence,
gender, self-esteem, level of active
participation, incentives for participation
target or destination variablesattitudes versus behaviour, decay of
induced change,
. delayed-action effects,
resistance to persuasion'.
Eiser et al(1994) also note that attitudes
are self-sustaining in that not only do they
'adapt themselves to new information, but
influence the kind of information that is
sought and remembered, and the manner
in which it is understood'. This makes
understanding how individuals 'become'
aware even more complex.
Rohrmann (1998) proposes the model
shown in Figure2 that indicates a number
of forces working on the individual in
the risk communication process. The
model acknowledges that 'risk-reducing
behaviour regarding a hazard is determined not just by the communicated
messages of the informationleducation
program but the result of a complex
[personal] evaluation process including
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prior attitudes, and influenced by personal characteristics and manifold
context factors' (Rohrmann 1998). This
reinforces a very important point: the
actual communication of scientifically
quantified risk is only one aspect of the
awareness and behaviour change process.
Economic and societal factors, as well as
personal experiences, can also significantly impact on individual attitudes and
whether 'ideal' behaviours are adopted.
An alternative adopted by some researchers is to focus on examining the factors
associated with preparedness. For example, Johnston et a1 (1999) discuss previous
literature which relates preparedness to
factors such as:
perceived risk
amount of relevant information

level of past damage from a similar
emergency
salience of hazard
level of knowledge about the threat.
Factors found by Russell et al (1995)
include:
socio-economic and demographic
variables (such as income, presence of
school-aged children in the household,
home ownership)
personality traits (such as anxiety)
hazard related variables (such as
previous experience with the hazard,
perceptions about personal vulnerability).
Russell et al (1995) also discuss how
some ofthese variables can be interpreted
as measures of 'community involvement'
or alternatively of 'willingness to accept
responsibility'.
Given all these factors, what can we
deduce about a model for behaviour
change? Rhodes and Reinholtd (1999)
propose the framework in Figure 3.
In this model, the way people choose
to respond to an identified hazard is
'dependent upon their knowledge, expectations, perceptions [of the hazard] ...
along with a range of other influences'
(Rhodes & Reinholtd 1999). The authors
also note that 'importantly, each stage [of
the model] does not represent a level of
preparedness in itself. Rather, the level of
preparedness is reflected by the position
people occupy within each of the stages
at any one point in time' (Rhodes &
Reinholtd 1999).
Rohrmann (1996) also discusses a
related model for persuasion and attitude
change which has been 'identified by
social psychologists such as Eagly &
Chaiken (1993) and McGuire (1985)'.

RISK COMMUNICATION PROCESS - PROCESS FRAMEWORK

Figure 2:

Rohrmann's Risk Communication Framework
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Figure 3: Preparedness model from Rhodes 8 Reinholtd
This model stipulates:
attention (having exposure to information), precedes
comprehension (understanding the
meaning of the information), which
precedes
interpretation (relating the information to one's own context), which
precedes
confirmation (reconsidering the
relevance of the information to one's
own situation), which precedes
acceptance (deciding that the information does apply), which precedes
retention (becoming part of one's own
thoughts and belief system), which
finally precedes
behaviour change.
These models illustrate that awareness
and preparedness are only part of a
continuum from information attainment
to behaviour change. It can be tempting
to only measure those parts of the process
that areofinterest, or areeasily accessible.
However, there is a danger associated with
only measuring part of a process, as
recognised by Waldersee (1999), who
notes a tendency for things to 'become
measures because they are available, not
because they are key indicators'. Waldersee (1999) also observes that some
measurement can be more dangerous
than no measurement, because it can give
a distorted view of the situation. This in
turn can lead to misallocation of resources. Hence, agencies should strive to

measure all the variables involved in the
behaviour change process, and avoid
ignoring potential factors because they
are difficult to measure.
The models also demonstrate that an
individual's accumulation of knowledge
about an emergency risk and actioning of
appropriate behaviours is a complex
process that is influenced by factors
beyond education about emergencies.
Johnston et a1 (1999) note that the'assumption that threat and risk perceptions can
be measured in absolute terms and in
isolation from other societal pressures'
limits our conclusions. This suggests that
measures of awareness and preparedness
examined over time should not be used as
the sole proxy for measuring success or
failure of public education campaigns.
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A holistic framework for looking
at awareness and preparedness of
individuals
Figure 4 (below) gives a proposed
framework for looking at awareness and
preparedness of individuals. This framework is consistent with the models for
behaviour change discussed above. The
aim of the framework is to clarify the
range of factors that need to be considered in order to appropriately conceptualise the issues relating to awareness
and preparedness. Specific relationships
between variables or factors in this model
are not proscribed.
This framework can be directly used
to design the data collection process. The
intention of the framework is to contain
the complete set of factors that may
influence the outcome of interest, which
is an individual's emergency risk behaviour and intentions. The factors are the
individual's:
hazard knowledge
attitudes to risk
previous experience of emergencies
exposure to awareness raising
ability to mitigatelpreparelrespond
demographic characteristics.
The aim is for all factors that may have
an impact on outcomes to be measured.
This will enable analysis to go beyond
correlating exposure to public education
campaigns with behaviours (real and
intended) to correlating all change items
with behaviours. This is a more holistic
(and therefore appropriate) analysis of
the emergency awareness and preparedness issue.

Factors
The factors in this framework will be
briefly discussed.
'Hazard knowledge' refers to awareness,
effectively in terms of a sliding scale
ranging from not being cognisant that a
hazard exists to fully 'understanding' the
Ability to
Exposure to
awareness mitigate/prepare Demogmphic
respond
mising
I

risk perception, surrounding knowledge and beliefs

I
Figure 4:

A

emergency risk behavlous and intentions

I

framework for investigating emergency awareness and preparedness
Australian Journal of Emergency Management

hazard. Note that the framework allows
for the possibility of a two-way relationship between 'hazard knowledge' and
'attitudes to risk', namely that hazard
knowledge can affect attitudes to risk, and
risk attitudes can impact on the level of
hazard knowledge.
'Attitudes to risk' incorporates individual risk perceptions, awareness of the
scientific assessment of risk and perceptions of that scientific assessment.
'Previous experience of emergencies'
covers a range of concepts such as the
impact on the individual from the
experience of an emergency and how
removed the individual was from the
emergency itself. This latter factor is
included because it has been recognised
that it is not easy to define 'experience' of
an emergency and the links between the
emergency and the individual do not even
have to be strictly direct. For example,
Bennett (1999) discusses a case in Port
Talbot, UK, where community groups
became concerned about emergency
risks in their local chemical plant only
after a similar plant elsewhere in the
British Isles experienced an emergency.
The concept of 'exposure to awareness
raising' encapsulates factors involved in
whether the individual personally, or
someone they know, has been exposed to
awareness raising efforts about emergencies. This concept looks at issues such as
whether the individual has attended a
public education program, whether the
program was relevant and timely, whether
the individual has obtained information
from other sources, etc. The purpose of
including this factor is to provide an
overview of an individual's experience
with awareness raising.
'Ability to mitigatelpreparelrespond'
covers uerceived as well as actual ability
to behave appropriately in a given
emergency risk situation. This concept
includes factors such as access to resources, feelings of responsibility and vulnerability and connectedness with the community. That is,it is recognised that social
support is an important factor in an
individual's ability to behave appropriately (Hill et al 1996).
Finally 'demographic characteristics'
includes socio-economic and other
descriptive factors about the individual
and their situation. These are factors such
as age, sex, location, employment status
and mobility.
Outcomes
The outcome being influenced by the
above factors is 'emergency risk behaviour and intentions'. This outcome

incorporates concepts such as actual
mitigatorylpreparatory steps taken by the
individual, reasons for taking such steps,
whether the individual feels they have
prepared enough and what an individual
would do in a range of emergency
situations.
It should be noted that the individual's
perceived preparedness is included, as it
can be different from preparedness from
an'expert' point of view. This is evidenced
by Russell et a h 1995 study.This study is a
case for measuring both concepts, as
perceived preparedness is likely to be a
factor in why people do or do not adopt
certain behaviours.
Statistical issues
Research questions for a data collection
The framework above can be directly
translated into a set of research questions
that can in turn be transformed into a
data collection tool. Table I (overleaf)
gives a set of possible data items for such
a tool given this framework and assuming
a target population of individuals in
households. The list is generic in the sense
that it doesn't refer to particular types of
emergencies. Moreover, the items are not
presented in any particular order.
Type of data collection
There are two main approaches to data
collection: quantitative and qualitative.
Quantitative data is numerical or categorical, whereas qualitative data is less
measurable and tells us more about what
we are measuring than just how much it
occurs.
Quantitative approaches allow data
users to make inferences about the
frequency of certain events or items in
the wider population. In the context of
awareness and preparedness, for example,
it is important to know how many people
are adopting different attitudes or
behaviours. The shortcoming of quantitative data is that it provides limited
information on why people feel or behave
the way they do, or the particular circumstances influencing people. This is where
qualitative data can be useful: it can
provide an expansion-or caveats- to
quantitative results. As Rohrmann (1998)
notes, 'quantitative and qualitative
approaches provide different kinds of
evidence, and thus are complementary'.
The typical way to gather quantitative
data is via surveys. Qualitative data can be
collected through mechanisms such as
focus groups and in-depth interviews with
individuals. The advantages and disadvantages of each of these data collection
methodologies are the advantages and

disadvantages of quantitative and qualitative data themselves. For example,
surveys-whether sample surveys or
censuses-allow inferences to be made
for the whole population, provided they
are conducted properly. Focus groups, on
the other hand, do not, as they are not
standardised assessments of a random
population selected with a certain,
measurable probability. However, surveys
can be resource intensive to conduct,
whereas focus groups are can be less
resource intensive.
Comparability and benchmarking
If the data collected is going to form a
baseline indicator to be tracked over time,
then the data collection methodology
needs to be relatively comparable from
one period to the next. Amongst other
things, this often means keeping survey
questions the same. Alternatively, the
collection may comprise a set of core
fixed questions complemented by modulesofquestions that may differ over time.
If such an approach is adopted, there is a
need to test any questionnaires each time
for context effects. Context effects refer
to the phenomena where responses to
questions are affected by the responses
to previous questions.
Awareness and preparedness levels as
measured in a survey cannot be analysed
in isolation. For them to haveany meaning
(particularly as they will probably be
presented in some sort of numerical
fashion), it is crucial that they are
benchmarked against 'minimum'or 'ideal'
levels of awareness and preparedness.
Benchmarking against scientifically
predicted risk might also be informative.
Benchmarks would ideally be identified
by emergency nianagcmcnr agcncirs
ht$~rzcnlharkingunthc :olleir~on oidata.
his is about relating statistics to the
objectives of the measurement process
and emergency management in general.
Note that data about current levels of
awareness and preparedness (ie a baseline
indicator) could be used in the process
of developing benchmarks for future
awareness and preparedness levels.
Questionnaire design
For any survey careful consideration
needs to be given to the design of the
questionnaire used. This is particularly
the case for the topic of emergency
awareness and preparedness.
One questionnaire design issue that
may be a particular factor in the success
or otherwise of the data collection process
is terminology. The terminology used can
significantly influence the type and
quality of response obtained. In this
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knowledge of the preemptive conditlons necessaly for a given emeigency to occur
knowledge ol the early warning signs of a given emergency
knowledge of the behaviour ofa dven emekencv
kno~ledgeol personal act VII es 6at can ncrease like1 hooo of a g ven emergency ocarr ng
knowledge of the appropriate steps lor reSp0nding
.to a g
.ven emergency lneffl to be carelul wlth how tli s lnteram with m e a s m a
behavloursand intentionsl
whether personally imolved in emergency management in the field of the hazard of 'nterest
whether ~ersonallvinvolved in emergency management In another lield to the hazara ol interest
whether a family member involbed riemergencymanagement In the field of the hazard of :nterest
whether a famlly memoer involved In emergency management in another liela to the hazaro of interest
perceived 1ikel.hood of emergency occurring n a given time frame
perceived Ikel huoa of emergency of nterest comparea filth other r'sks
uerceived conseouences to o k o n a l health of emereencv ocrurrine
perceived con~e~~ences
to
resources of eieriency ocruhnp
perceived consequences to fami,y ol emergency occurring
Dercelved conseiuences to communitv of emeriencv occirrine
prtcrlved ~umrq~ence,to economy bt emergeky bccun ng"
perceived consequences of emergency of interest compared with other risks
oerceived lime frame of next emkzencv of a eiven mienltude ocrurrine
awareness of the statistical assesimeni of risi for a &en hazard (is aiso 'exposure to awareness ralsingl
belief In statistical assessment of risk
whether consider assessors of statistical risk knowledgable
whether consider assessors of statistiral risk trustworthy
Iype of last emergency experience
timing ol last emergency experience
degree of oersonal I e to that inn vid~allDhVSltal imoact
degree of persona. (let0 mat indIvi0~allp s y ~ o ~ o &impact
~
degree of personal (ie to that individual) resource Impact
whether imoaded on someone thev knew
whether impacted on known pers&s geographically close
whether Impacted on unknown persons geographlcallydose
whether lmpacted on unknown persons geographically distant but In a similar situation
actions taken during last emergency experience (may include: did they request assistance from an emergency response service)
perceived degree of involvement of emergency services In last emergency experience
ixperlence oia warning which was not followed by predicted emergency.
total number of emergency experiences
ienelh of tlme livlne In the area in absolute terms lee oeriod In months1
engih 01 tlme l;vlG in t&a<a in re auon l o last disaster Mhere nut &ere)
whether previo~space of resiaence was prone to the emergency risk of interest
lime frame s nce personally anending an ed~rallonprogram on emergency risk of interest ceg neuer, a long Ime ago or recenLy,
time kame smce personally anending an edurat.on progmm on other emergency r~sks(eg never, a long time ago or recentlyl
time frame s'nce a lamilv member anended an educaton o. r o-m m on emergency
- .risk of Interest lee
. never, long- rime ago
- or rerentlvl
and whether the family member was a child or adult
time frame since a family member attended an education program on other emergency risks (eg never, loog time ago or recently) and
whether the familv member was a child or adult
whether any 01 these programs motivatffl them to inteno to ~naertakean actual behav:o~r
whether any of these programs mouvated them to actually undenake a behav OJI
whether have soueht butinv information on emereencv risks within a eiven time oeriod
whether can recarrecently Learingiseeing a message h u t mergenri; risk of inierest
source of message about emergency risk of interest
content of messcee about emefienk risk of interest
whether this n l o h a l on mot vaied ihem lo inteno to arually ~ndertakea behav OLI
whether this nformalion mot~vatedvlem to undenake an actual oehav oJr
access to llnandal resources
access to Information and organisatlons who ran help (knowledge of appropriate organisation and how to flnd out contact details)
access to family and friends (eg nearby, easy to get in touch with)
feelings of personal responsibility for preparing for an emergency
feelings of personal responsibility for preventing emergencies
feelings of control over things that happen lo Ulem
feelings of self reliance
feelings of vulnerability
connectedness to community
age
sex
family type, includingmarital status
education
employment status and occupation
geographic location (must be measured In a way that can be translated into location in relation lo mapped risk)
dwellinetvpe
langua~eodc~grouno,
eg Non-Engllm SpeakingBackground or not
IenLre type laso 'ab.lity to mitigat&preparelrespond'l
income (also 'ability to mitigateipreparelrespond')
mobility (also 'ability to mitigatelpreparelrespond')
~
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Table la: Factors In risk perception, surrounding knowledge and beliefs. Possible data item list.
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(where appropriate) for each step'taken, when it was taken for each step taken, whether it was taken for emergency management reasons
for each step taken for emergency management reasons, what was the motivator for taking
the step
for steps not taken, what the likelihood is of those steps being taken in a given time period
whether developed a plan for response to emergency
if a plan for response developed, what the plan is
if a plan for response developed, how long have they had it
if a plan for response developed, when last practiced
if a plan for response developed, what motivated them to develop
if a plan for response not developed, the likelihood of developing a plan in a given time frame
'what would you do if' scenarios of various emergencies
whether feei the prepamtions they have taken are sufficient
if don't feei preparations are sufficient, what more would they like to do

Table lb: Emergency risk behaviour and intentions (outcome).Possible data item list
instance, it is worth noting:
the words used to define a concept do
not necessarily have to be the ones used
in the data collection process; for
example, one could use 'actions to
reduce the impact of a disaster' instead
of 'mitigation'
one does not necessarily have to avoid
replacing jargon or technical terms
with longer descriptive-type references
- questionnaire research has shown
that the time spent thinking about and
answering a question is correlated with
question length and that 'longer questions typically provide more cues to
stimulate the memory search and more
time for the respondent to search their
memories.' (Bradburn and Sudman
1991)
generic terms should be replaced with
specifics where possible; for example,
rather than talking about 'emergencies'
or 'disasters', the data collection process
could refer to fires, floods and storms,
or whatever particular emergencies are
considered in-scope
one should not assume terms that are
familiar to the researcher are understood by the wider public, as one's own
understanding is coloured by personal
experience, hence testing of the questionnaire will be invaluable.
Another particularly relevant issue for
measuring awareness and preparedness
is the problems that can occur with selfreports and self-assessments. One technique that has been used in the past to
measure awareness and preparedness in
this context is asking the respondent to
identify whether they have the information they need or have taken the
appropriate steps, ie a self report or
assessment. An example of such a question is: 'areyou aware of the recommended
Spring 2001

procedure in case of a fire?' or 'would you
say that you have enough information in
order to prepare for a storm, or do you
need more?'
There are four main problems with
using this approach to collecting data on
actual preparedness:
people often don't know what they don't
know; for example, respondents frequently have difficulty saying why they
haven't installed a smoke alarm
there may be a bias involved in such
questions, in that respondents may not
feel comfortable indicating that they
don't know something or haven't taken
an action when it is perhaps clear that
they should have
this is an easy question for respondents
to answer without really thinking about
their response, as usually only a yeslno
response is required, and, most importantly
in such a question respondents will rate
themselves in terms of internal criteria
rather than the criteria that the researcher has defined; that is, the respondent
assesses their knowledge or behaviour
against their own beliefs of what it
should be, which can be very different
from what emergency management
agencies believe it should be.
If actual preparedness and awareness
is to be measured, an alternative to selfassessments is to ask respondents to
report their understanding of a situation
or the steps they have actually taken. This
can then be matched to a set of 'ideal'
knowledge andlor actions, to determine
whether the respondent's situation is
acceptable or not.
Interpreting results
Once data has been collected on awareness and preparedness for emergencies,

it will need to be carefully interpreted.
Some points of note:
intended behaviours in the case of an
emergency may not be what individuals
actually d o in such circumstances
(Rohrmann 1998)
aggregation may hide or distort underlying differences or changes in data
items
estimates from sample surveys need to
be examined in light of associated
sample errors
sample data should be weighted so that
it is representative of the target population
hidden variables may impact on the
data items being measured.

Where to from here for emergency
management agencies
Collection of data on emergency awareness and preparedness is not a replacement for current operations in this field
of the emergency management agencies,
but supplementary to them. It is hoped that
this article, and the associated report on
which it is based, provide a starting point
for emergency managers. Probably the
biggest single concern for measuring
awareness and preparedness will be
obtaining a balance between statistical
depth and rigour, and the constraints
imposed by limited resources and a large
conceptual framework for which information is required. A compromise may
be sought where the agencies attempt to
ascertain some information with a study
that meets minimum statistical requirements. What compromises are appropriate will be highly dependent on the final
research questions and their relative
priorities for emergency managers.
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Severe Local Wind Storms and
their effect on residential Mosman Park
Introduction
This paper will analyse the historical and
possible impact of Severe Local Wind
Storms (SLWS) on the Local Government
area of Mosman Park.
It will describe the characteristics of
SLWS, their historical and possible effects
on the people, places and infrastructure
of Mosman Park. It will also incorporate
some relevant risk assessment and
evaluation tools and outcomes for
discussion. Some suggestions as to
treatments will also be posited.
The process and steps advised by Risk
Management Standard ASINZS 4360:1995
(as adapted for emergency management)
will be followed. A basic knowledge of
the Standard is assumed.
Context
The study area is within the Local
Government of Mosman Park and immediate environs (Figure 1). The Local
Government (LG) is the prime agency
responsible for delivering basic urban
services that affect the community's
viability such as rubbish collection,
building approval and community services. It also deals with local planning
matters.
The area is covered by the Metropolitan
Emergency Management Plan, which
predominantly deals with emergency
response arrangements and structures. All
emergency and support services are
within a few kilometres ofthe area, though
the State Emergency Service, which is the
designated Hazard Management Agency
(HMA) for storm damage, is located some
10 kilometres away. HMAs are designated
within State Emergency Management
Advisory Committee (SEMAC) Policy
Statement Number 7 (PS7), which also
details the State's emergency management
arrangements.
Identification (of risks)
The following section outlines the first
stage of the risk management process.
This stage provides the opportunity to
identify what might happen and how it
might happen. The author has used terms
adapted by emergency managers for the
same stage by substituting the'what' with
Sources of Risk and 'how' with Elements
at Risk.
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by Mal Cronstedt,
Operations Services Officer, Fire Services,
Fire 8 Emergency Services Authority
of WA (FESA) Perth

Source of risk
The Source of Risk identified is 'Severe
Local Wind Storms'. SLWS have been
variously termed '...willy-willys, whirlwinds, cock eyed bobs, cyclones, freak
wind gusts, wind blasts, tornadoes, tornadic squalls or simply squalls.. .' ( Foley
et al 1989, p3). There were 51 recorded
SLWS events during the period 1958-1988
that caused significant property loss (Foley
et al 1989, p3) in Western Australia.
Table 1 lists SLWS events that have
affected the study area to date.
Foley & Hanstrum (1989) suggest that,
based on historical data, the frequency of
SLWS is about 1.6 per annum. Most SLWS
occur along the coast between the Perth
metropolitan area and Busselton some
250 km South. They are most common in
June and can occur at anytime of the day.
SLWS events have been estimated to
travel at speeds up to about 80 kilometres
per hour and their effects are generally
confined to a path some 100-300 metres
wide and sometimes several kilometres
in length.
Elements at Risk
The elements at risk include structures
and their components, the occupants of
residences and above-ground utilities
(such as power and occasionally telephone).
Mosman Park is an urban coastal Local
Government (LC) 14 Kilometres West of

figure 1:

Perth Central Business District (CBD) and
3 kilometres East of Fremantle CBD. Figure
1 provides an overview of its location and
major features.
The LG is almost entirely residential
with a mix of single and two storey
dwellings and a small number of apartment stylebuildings up to sixstoreys high.
The buildings vary in age from the early
1930's, though the author estimates a
median age of approximately 1960 (Barradeen, pers. comm.). Most structures are
of double brick and tile construction.
There a small number of retail outlets
confined to three small areas. There are
no industrial sites. There are a number of
public buildings including five schools.
Standards ofconstruction vary with age
and the building standards that prevailed.
It is reasonable to assume that the older
building stock will not possess the same
structural integrity due to standards
applied at the time of construction and
general deterioration over time (Barradeen, pers. comm.).
The 1999-2000 WA Municipal Directory indicates a population of 8,200
housed in 3,500 dwellins in an area of4.3
square kilometres.

13 June 1969

Swanbourne/Peppemint Grove

25 August 1999

East Fremantle

-

Table 1:

Mossman Park and immediate environs

events that have affected the study area to date

-

suburbs immediately adjacent to
Mosman Park
suburb immediately adjacent to
Mosman Park - severe damage
to apartmentblodc and numerous
houses

According to the Australian Bureau of
Statistics 1991 Census the median age was
32. The same census illustrated some
interesting demographic profiles. It is
clear that there is great diversity of
population across the LG. It is apparent
that there are a broad range economic
and social profiles within the LGA. For
instance, an area approximately 0.25
kilometres square located on the western
edge of the LG-in which almost all of
the high density apartment style buildings
are located-is an area containing the
lowest incomes, non-english speaking
persons, minority groups, unemployed,
least qualified, single parent families and
the greatest social dependence. The rest
of the LG is at the middle and higher end
of the social spectrum, containing high
income earners, highly qualified persons,
the least unemployed etc.
The Table 2 illustrates the potential
interaction between the identified source
of risk and the elements at risk using
Salter's Risk Identification Matrix (1997,
~14).
Analysis
Criteria
For the purposes of this paper, the following criteria have been established. (It is
understood that under normal circumstances a community consultative process
would inform the criteria selected.)
Lifelines & infrastructure-no more
than one 24 hour outage in any one
service over 5 years.
Industry & commerce-no more than
a week's outage for any one business
over five years.
Citizens - no more than one death over
ten years. No more than one injury per
year. No more than one damage event
rendering a dwelling uninhabitable
over ten years. No more than one event
isolating persons from normal activities for more than 24 hours over a five
year period.
No more than one event rendering a
park, roadway or path unusable for
more than 24 hours over five years
Existing controls
The following controls, listed against the
elements at risk, are currently in place as
far as the author can ascertain.
Lifelines & infrastructure-design and
construction of rail and telecommunications (towers) facilities incorporates
some ability to withstand extreme wind
events. Telecommunications cables are
predominantly under-ground. The
electricity grid has some very limited
capacity to withstand extreme wind

ground utilities, roads,
mil, communication towers
lndustry 8 Commerce:
Shops - small business
Citizens:
individuals and families
within and tolfrom dwellings

Environment: streelstape, park and
residential lot vegetation (predominantly
trees - no 'natural' vegetation)

debrisltree falls
Dire0 wind damage to structures that
limits or stops business continuance. Wind borne
debrisltrees limits or stops access to premises
- Injury or death due to wind-borne debrisltrees
- Dwellings damaged by direct wind damage or by
wind-borne debris, properly loss possibly
rendenngdwell ng ~n nnab~tabe
- lntome or other socia, o ~ ~ o n u nloss
~w
(appolntmenls etc) due in'disruption to lifelines/
infrastructure
Vegetation loss by direct wind damage

Table 2: the potential interaction between the identified source of risk and the elements at risk using
Salter's Risk IdentificationMatrix.

events. Vegetation management to limit
powerline interference is undertaken
regularly. A program of placing the
electricity grid underground is set to
commence in 2001. Large response
capacity by relevant service companies
are all within a few kilometres.
Industry & commerce-new structures are built to the Building Code of
Australia and therefore have some
capacity to withstand strong winter
winds. Older structures are built to a
variety of dated standards.
Citizens-structures vary in their
capacity to withstand strong winds
based on their age and the standards
prevailing. It is apparent that some
provision for better wind resistance
construction (e.g. tile tie-downs) in
dwellings built in later years. State
Emergency Service (SES) prevention
and preparedness advice provided
through media 'community service'
style announcements and publications(very limited) aimed at vegetation
hazards and household response preparedness. Response service provided by
SES and Fire & Rescue Service (FRS).
FRS station is within 3 kilometres and
SES is located some 10 kilometres away.
Environment- regular vegetation
maintenancelmanagement in all parks
and reserves undertaken by LGA.
Private vegetation managed on an
individual property-by-property basis.
Frequencyllikelihood
Based on historical data (Foley & Hanstrum, 1989), the frequency of SLWS has
been 1.6 per annum. Given that the study
area occupies a small slice of the coast,
1.6 events per annum within the'slice'are
unlikely It is however clear that they can

and do occur in the study area, though
the frequency is hard to estimate. Therefore the likelihood of SLWS impact is, in
the author's opinion, certain, the timing
and interval is not known.
Impact
The impact characteristics of SLWS have
been well documented (Foley & Hanstrum). A typical SLWS will create an
impact zone of approximately 100-300
metres wide and up to several kilometres
long. Given this scenario, if one were to
overlay a 200 metre wide SLWS path across
the full width (2 kilometres) of the
Mosman Park LG in a central location, the
potential damage could include hundreds
ofdwellings, at least one school, two small
businesses and an apartment block.
Injuries and death are possibilities.
Damage to the power grid would be
extensive, possibly leading to extended
power outages. Extended power outages
would affect food storage and traffic
control devices. Access to and from the
area would likely be affected by damage
debris and damaged vegetation. Some
families and individuals would be homeless.
Assessment
Table 3 is an assessment of risks against
the established criteria.
Discussion
It is apparent that there are some
common themes that run through the risk
assessment. They are:
The power grid is one of the most
vulnerable elements at risk. Failure of
this has considerable 'knock-on' effects
as infrastructure, commerce and industry and citizens are dependent on its
supply.

Australian Journal of Emergency Management

Treatment challenges

over 5 years
Industry 8 commerce-no more than a
week's outage for any one business over
lnfmstructure five years
Citizens-no more than one death over ten
years. No more than one injury per year.
No more than one damage event rendering
a dwelling uninhabitable over ten years.
No more than one event isolating persons
from normal activities for more than
24 hours over a five year period.

knock.Cn effects.
Vulnembilily mainy Inked lo srandard of
structure. Dependence on lifelines1
(power) also'noted.
Vulnerabi ily maihy I nkea lo standard of
structures DeDenoence on lifelines1
infmstructure ipower) also noted. Vegetation
ioss may, in some instances, contribute to
property loss.

No more than one event rendering a park,
roadway or path unusable for more than
24 hours over flve years.

Vulnerability of parks, roadways and paths
linked to vegetation ioss.

ble 3: assessment of risks against established criteria.

Structural standards a f f e c t c o m merce a n d industry a n d citizens ability
t o w i t h s t a n d SLWS. A structure's age,
standard o f construction a n d extent of
maintenance are a l l l i k e factors in this
category.
Vegetation maintenance affects t h e
vulnerability o f structures.

It i s t h e author's c o n t e n t i o n t h a t t h e
o r d e r o f r i s k p r i o r i t y f o r treatment i s as
listed above i.e. I.Power grid, 2. Structures
a n d 3. Vegetation.

Treatments
Table 4 p r o v i d e s a n o v e r v i e w o f t h e
three p r i o r i t y risks, t h e i r treatment
options a n d b r i e f discussion points.

'und<gounding' irogmm
Power grid-preparedness
Power grid-response
Power grid-recovery
2. Structures- reve en ti on

Structures-preparedness
Struaures-response
Structures-recovery

Identify areas of weakness in system.
Prepare contingency plans.
Provide more response services.
Prepare alternative power plans.
Provide more assistance to businesslcitizens.
Audit buiidine stock and identifv weaknesses
Mandate higier stanaards a o o k all b ~ i l d ~ n g s
Provide subs d~esfor b~ Id ng upgrades
Prepare contingency plans
(alternative accommodation etc).
Provide closerhetterlmore resources.

Vegetation-response

Produce community recovery plans and
provide more progmmslresources.
Audit ail vegetation for weaknesses.
inst tule vegetal on modlficallon plan oared on
dent Bed weaknesses
Provide greater public education.
Prov de pub1c eddaion as to
cit~zen~business
prepareaness
Plan for and provide more resources.

Vegetation- recovery

Plan for and provide more resources.

3. Vegetation-prevention

Vegetal on- preparedness

term, though both costly.
The identification of weaknesses would be very useful to
target works Contingency plans ought to exist in any event.
Existlng response difficult to improve without considerable
cost implications and minor benefits.
Contingency plans ought to indude alternatives and assistance
programs.
An audit would be essential in order to target areas of
weakness. It may also bring other benefits and be part of
a wider study.
Ought to be part of an essential Emergency Management
(EM) Plan for the LC.
Support tolfor the SES unit may need to be reviewed to
ensure adequate support.
Ought to be part of the LCs EM Plan and an annual budget
item.
An audit is essential to enable targeted programs. It may
also form part ol a wadernudy 6ollc edu&n ought lo be
cons~dereain the LCs EM Plan
O ~ g hlo
t be pan of LCSEM plan Allernat vely or in add:[ on
I a son wilh SES lo b ~ l i d m
or w e n d existing progmms
Ought to be park of a Parks and Reserves management
plan for the LC.
Ought to be park of a Parks and Reserves management
plan lor the LC.

Tabk 4: an overview of the three priority risks, their treatment options and brief discussion points
Spring 2001

Central t o t h e success o f i m p l e m e n t i n g
treatments w i l l h e the involvement o f the
LG, the M o s m a n Park c o m m u n i t y gener a l l y a n d o t h e r stakeholders such as the
u t i l i t y companies.
Given LGs pivotal role in the provision
oflocal services, links w i t h numerous local
c o m m u n i t y groups a n d its representative
Council, it appears t o b e ideally placed t o
bring together the elements necessary t o
give effect t o r e d u c i n g the c o m m u n i t i e s
exposure t o SLWS. M o s t o f the treatment
o p t i o n s listed in t h e table are l i n k e d t o
t h e LGs r e s p o n s i b i l i t i e s ( p a r t i c u l a r l y
Vegetation a n d S t r u c t u r e s t h r o u g h L G
services o r b u i l d i n g controls). I t i s o f t e n
said that a L G is 'closest t o the people'and
'knows' i t s c o m m u n i t y m o r e i n t i m a t e l y
t h a n a n y other layer o f government.
T h o u g h this paper has highlighted a
potential r i s k t o c o m m u n i t y safety, there
are numerous priorities a n d attendant
resource demands that face the LG-the
SLWS r i s k m a y n o t r a n k highly in view o f
the c o m p e t i n g demands!
The perception o f risk w i t h i n the
c o m m u n i t y a n d whether SLWS is seen as
a r i s k w o r t h d o i n g anything about, w i l l b e
a significant challenge t o implementation.

'

The LG ought to be the integrative and
educative agent through which the
community is made aware of the risk, is
convinced that the risk is not sufficiently
attended to and that behaviour must
change to lower the communities risk
(the treatments).
Another challenge involves the company
that controls the power grid-Western
Power. Though there is no reason to
suspect that the company will not regard
the risk at serious, there are unique
pressures that commercial operations
face. Western Power is a corporatised
government authority i.e. it is structured
and acts like a commercial entity while it

remains publicly owned. The company
may consider the risks to be acceptable
and may not be willing to expend resources in a limited area for little
perceived commercial benefit.
The ultimate measure of success will
be to see if anything changes in terms of
SLWS risk in the coming years. The author
has suggested some possible SLWS risk
criteria earluier in this paper. The
criteria-either in the original form or
as a result of a more comprehensive and
community based study-can be used
to meaure performance over time. As
they say, time will tell!

Conclusion
This paper has provided a brief examination of risks associated with Severe
Local Winter Storms in the LG of Mosman
Park. Practically all of the risk analysis
and assessment has been qualitative. Only
the broad scale estimate of SLWS frequency was quantitative, based on outside
research. By describing the effects of the
chosen source of risk on the chosen area
and illustrating some of the impact
parameters by description and qualitative
terms, a general 'feel' for the level of risk
has been obtained.
The author avoided the use of matrices
that directly set two dimensions against

Disasters on the Web: providing an index
to information for Victoria, Australia
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A new Web site launched in March 2001 at GDIN2001 in Canberra
has been developed under a grant from EMA to explore how
disaster-related information on government and other Web sites
can be located and made available to the community.
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Why this Web site?
Disaster information is hard to find
quickly on the Web, and what is found
may be incomplete or inaccurate. However, much information is available if a
thorough search is made.
Rapid access to this data is important
both for the disaster worker, the media
and the general public. This Web site has
been set-up to provide an up-to-the
minute clearing house for such data for
Victoria, and could be extended to cover
Australia and the South Pacific region.
This Web site is designed to help
'improve community awareness of risk,
preparedness and response' (Australian
Goal 1) and also provides useful information for schools (IDNDR Major Theme
2. Education 2000) in the primary,
secondary and tertiary curricula, by
making use ofthe Internet, and developing
Australian Journal of Emergency Management

each other by choosing to describe the
context and what might be expected.
Naturally,should the study have been more
thorough and required more definitive
recommendations to the LG for instance,
a number of qualitative and quantitative
studies may have been required to support
more detailed recommendations.
Bibliography
Australian Bureau of Statistics 1991,
Perth-A Social Atlas 1991, Census
Commonwealth of Australia
Barradeen L. 2001, Personal communication, 28 February.
Foley G.R. & Hanstrum B.N. 198, Severe

and evaluating the effectiveness of a Webbased current disaster information
service.
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learning how to find information, and
having difficulties getting prompt and
easy access to information from rapidlygrowing and complex government Web
sites.
Experience in developing the site has
demonstrated that disaster information
is often posted first on media sites newspapers, radio, and television - and
such sites as the Bureau of Meteorology.
Using these sites, and understanding their
techniques of posting and archiving
information, can be a problem to many
users, and the new disaster Web site helps
by providing appropriate direct links.
The Web site
The site provides a starting point for
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seeking disaster information for Victoria,
with a guarantee of up-to-date and
accurate information, and links to information on individual disasters, indexed
by type. Geological, meteorological and
human-caused disasters are all included.
Links to further information on the
region in which a disaster has occurred
e.g. satellite imagery, maps, climatic data,
links to researchers with a prior knowledge of the area, and to available
scientific and other publications, reports
and data sets is also being provided when
available.
In addition, the site is developing data
sets of background information, including information on the study and
understanding of such disasters as
earthquakes, landslides, floods, storms
and fires. A related new site which is
beginning to develop information on the
risks and hazards associated with possible
future volcanic activity in Southeastern
Australia is also being linked to this
disaster Web site for Victoria.
The site is already benefiting school
teachers and pupils and helping with
student project work in a Victorian
secondary school. Trials of the site have
been carried out at university level in a
natural hazard course at The University
of Melbourne. It has been demonstrated
to a group of Australian disaster workers
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Book Review: Risky Practices
A Counsellors Guide to Risk
Management in Private Practice

The finalsection ofthe book is thexppendices', which offers very tangible examples
of 'Client Engagement AgreementS"Confidentiality Agreement'and'lmportant Facts
about Counselling'.
By Nigel McBride B Michael Tunnecliffe
The authors rightly preface this section
Published by Bayside Books
by stating that the examples presented need
132 pages, lSBN 1 876671 01 7
to be adapted to your own situation. To use
them in their entirety, as presented, would
Reviewed by Cait McMahon MAPS
indeed be cumbersome and send many
Counselling Psychologist
clients running. However, the examples do
point out pertinent points that should be
This accessible book sets out a challenge to
covered
before a client actually starts the
counsellors from all modalities to 'tighten
counselling process.
up'the operation of their practices and limit
This not only allows the client to be fully
the possibility of litigation stemming from
informed as to what they are undertaking.
lax protocols and documentation. 'Risky
it also sets a good foundation of psyPractices' is a refreshing read on risk
chological boundaries for the duration of
management principles within the counthe counselling relationship.
selling fraternity, offering tools to those in
The health profession is increasingly being
the industry to 'clean up' the proverbial
confronted with litigation. 'Risky Practices'
backyard in regard to ethics, protocols and
certainly offers the counselling professional
professional boundaries.
basic tools t o pre-empt and hopefully
This easy to read hook written by both a
circumvent any potential legal action. The
legal professional and a psychologist
book is generally 'user friendly' and easy to
combines first hand experience ofthe pitfalls
read.
of running a private c o u n s e ~ ~prhctic?,
~n~
The authors have made a potentially 'dry'
with legal respons~b~litie>
anJ r x p e c t m ~ n s
subject
such as litigation quite engaging
from an ~ustialianperspective.
through their use of different methods of
Blending three styles of instruction the
disseminating this important information.
book lays out, in the first instance,'some
However, I think that the counselling profesfundamental legal, ethical and risk issues
sional
needs to use discretion and thought
facing counsellors' in a didactic form. It
in how to apply some of the given examples
illustrates how issues such as 'failure to
as this will most certainly shape, consciously
properly diagnose','violating sexual bounor subconsciously, the counselling reladaries' and 'ownership of records' to name a
tionship to come.
few, are regarded from a legal perspective.
A paragraph in the introduction explaiThis part of the book gives pithy sumning 'counsellor' as including 'clinical
maries called 'Risk Nutshells' following each
psychologists and those with similar
major section, which allows the reader to
postgraduate qualifications as well as other
not only r d o r c e the iniorn~aliongiwn hut
registered psychologists' is unnecessary and
allows ihc 'tin~eihdlcmgd'
10
- proicrsi~ind
.
a
little divisive. I don't think there is any
get the most important points without
real need to draw a distinction between a
reading the whole section if they so choose!
clinical psychologist and 'other registered
This is undoubtedly themost important part
psychologists', or indeed other qualified
of the book, relaying vital information in
counselling professionals.
regard to legal responsibilities in counselling
The book is a little 'black and white' at
practice.
times and doesn't give a lot of room for the
The second teaching method of the book
breadth of counselling relationships
uses a 'question and answer' style. Presenexperienced in the therapeutic milieu, such
ting50 questions and practice scenarios, this
as
'...counsellors should generally avoid
section is stimulating as it operationalises
intentional physical contact with their
the previous information, applying it to case
clients.' (p.20).
scenarios. Whilst there are a number of
It is the experience of many counsellors
questions and answers that are basic
that
there are times when physical contact
common sense, there are also a number
may be warranted-of
course, after
which are more in-depth and challenging to
permission has been sought. Physical touch
the more experienced practitioner. It would
in therapy was the focus of significant
have been helpful if this section had put the
discussion
at a world trauma conference
scenarios into some sort of order with
held in Melbourne in 2000.
headings for easy referencing later on.
Despite these few areas of concern Risky
Groupings such as 'Client Files"Professional
Practices gets it's major point of'disclose
Fees' and 'Subcontracting' would have been
and document' across well. It is an
helpful.
'

informative and challenging book, which
needs to be read in conjunction with
thoughtful reflection of one's own practice this will allow appropriate application of the
information according to each counselling
circumstance. At the end of the day, I guess
the'proof is in the pudding'. So I ask myself
'does Risky Practices motivate m e into
tightening up my protocols and procedures?'
and I reply,% it does'.
Cait McMahon is a member ofthe College
ofCounsellingPsychologists and maintains a
busy private counselling practice in Melbourne. She is also currently undertaking
further postgraduate studies in trauma,
focussing predominantly on secondary and
vicarious trauma.
As well as study and private practice Cait
consults to organisations on a broad range
of issues and runs ~ollow-up'post-traumatic
stress groups for Vietnam Veterans' a n d
partners at the Vietnam Veterans'Counselling
Service. Cait is the Manager o j Trauma
Services a t Dinjerra Counse~lingandDevelopmen1 and is a mother with three sons.
Contact details
email: cait@netspace.nerau
mobile phone: 04 1913 1947
For more information on price and
availability contact:
Emergency Support Network
PO Box 106, Palmyra WA 6957
phone: 08 9430 4377, Fax: 08 9430 5017
email: order@emergencysupport.com.au
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Symposium on Maritime Disaster Management
Organised by. Frontier Guard General Directorate,
Ministry of Interior, Kingdom of Saudi Arabia
Contact: Dr. Abdulaziz M. Al-Suwailem
Chairman. Organizing Committee. Symposium on
Maritime Disaster Management
King Fahd University of Petroleum and Minerals
PO.Box 5042
Dhahran 31261. Saudi Arabia
phone: +9663860 1391; fax: +9663 860 1205
email: seasymp@kfupm.edu.sa
wwwsaudi-sea-symp.org/
lanuary27-February22,2002

Geneva, Switzerland
InfernafionaIDip/omu i n Humanitarian
Assistance (IDHA 9)
Offered by: Center for International Health and
Cooperation (CIHC); Fardham University;
University of Geneva; and Royal College of
Surgeons, Ireland
Applications should be submitted to:
hqichel Veuthey, Academic Director, CIHC
email: michel.veuthey@ties.itu.int
www.idha.ch
lanuary28-29,2002
Las Vegas, Nevada
Disaster Management 2002
Host: NIGI, the National Institute for Government
Innovation and George Washington University
phone: 888 670 8200; fax: 941 365 2507
email: register@iirusa.com
www.nigi.org
Ianuary31-February3.2002

Orlando, Florida
Diraster2002
Sponsor: Florida Emergency Medicine Foundation,
in collaboration with the Florida College of
Emergency Physicians
The organisers of this annual international
disaster management conference are currently
seeking presentation proposals
Contact: John Todaro
Director of Education
Florida Emergency Medicine Foundation
Florida College of Emergency Physicians
3717 South Conway Road
Orlando, FL 32812-7607
phone: 800 766 6335 or 407 281 7396
fax: 407 281 4407
email: itodaro@fceo.ore
"
Details and a proposal form are available from
rvww.fcwrg and www.fceo.ordcallforpreframe.htm

.

February6-8,2002
Lubbock, Texas
Engineenng/orExtreme Winds2002
Host: Wind Science and Engineering Research
Center, Texas Ttch University
Contan: hlary Ruth Bishop
Division of Continuing Education
Texas Tech University
Box41006, Lubbock, TX 79409-1006 USA

phone: 806 742 7200 ext. 262 or I 800 692 6877
fax: l 800 742 7277
www.dce.ttu.edu
February 19-22,2002
Fukuoka,Japan
SixthAsia-Puci/ic ConferenceonDisuster
Medirne
Sponsors: Ministry of Health, Government of
Japan, and many others
lbpics to be covered: How should be Disaster
Medicine in the 2lst Century; New Disasters resulting from Environmental Changes in the Earth;
New Technologies in Disaster Management; Evaluation of Disaster Medical Responses following
Utstein Template: A Preliminary Approach; Education in Disaster Medicine; Best Decontaminative
Maneuver in Chemical Hazards; Disasters in Asia
and Disasters in Other Countries
Contact (program andscientific content):
Congress Organising Committee, Department of
Traumatology and Critical Care Medicine, Kurume
University School of Medicine
Secretary General: Takahisa Kawashima M.D Ph.D.
67, Asahi-machi. Kurume
Fukuoka, 830-001 1 Japan
phone: +81 942 35 331 l(ext: 3553)
fax: +XI942 35 3920
email: deptccm@med.kurume-u.ac.jp
www.trip.co.jpl6thapcdm
Contact (registration information):
K1 Planning Inc.. IF Shin KBC Hld.. 1-1-35

Directed at top-level professionals with broad
experience in disaster situations from a wide variety of organizations and sectors (health ministries, national disaster offices, the Red Cross,
financing. institutions, U.N. and other cooperatina
agencies)
Course conducted in Spanish
Contact: PAHO, Emergency Preparedness and
Disaster Relief Coordination Program
525 Twenty-third Street, N.W.
Washington, DC 20037-2895
fax: 202 7754578
email: curso-lideres@paho.org

www.disaster.info.desasfres.net/I.IDERES
March 6-7,2002
Sprinfield, Illinois
2002AnnualCon~renceo/theIIIinoir
AssociationforFIoodploinondStomwnter

Munogement
Conracc Illinois Association for Floodplain and
Stormwater Management
153 Nanti Street, Park Forest, IL60466
or lerry Robinson, Conference Chair
Christopher B. Burke Engineering
9575 West Higgins Road, Suite 600
Rosemont, IL 60018
fax: 847 823 0520
email: jrabinson@cbbel.com
March 25-28,2002
Tampa, Florida
NationalFloodproo~onfPrPnceII

February24-27,2002
Son Diego, California
Solutions to CoastalDisasr~rs2002
Organisers: Coasts. Oceans, Ports, and Rivers
Institute ofthe American Society of Civil Engineers
Coastal Zone Foundation and others
The four main conference tracks are Coastal Storms,
Seismic Effects, Impacts on Climate Change, and
Shoreline Change
A callfor papers has been isrued
Contact: Lesley Ewing
California Coastal Commission
45 Fremont Street, Suite 2000
San Francisco, CAY4105
phone:415 904 5291; fax: 415904 5400
email: lewing@coastal.ca.gov
or- Louise Wallendorf
Hydromechanics Laboratory
U.S. Naval Academy
590 Holloway Roa
Annapolis, MD 21402-5042
phone: 410293 5108; fax:4lO 293 5848
email: lou@usna.edu
www.asce.orglconferenceslcd2002lindex.html
March 2002
Buenos A i m , Argentina
RegionaILIDERES2002 Courseon Disaster
Manaeemmt
Honed by: Pan American Health Organization
(PAHO)

-

Sponsors: Association of State Floodplain Managers
(ASFPM) and others
Conracr: Diane Brown Watson
ASFPM, 2809 Fish Hatchery Road. Suite 204
Madison, WI 53713
phone: 608 274 0123; fax: 608 274 0696
email: asfpm@floods.org
wrvwflaods.org
March 18-202002
Lyon France
Tunnels i n M q o r Infiasfructure Projects
SecoodInternationaIConler~nc~

Contact: Stephanie Whitham
Tunnel Management International
PO Box 452, Kempston
Kedfard MK43 9PI UK
phone: 44 0 1234 841375; fax: 44 0 1234 854756
www.itc-confrences.com
April 13-17,2002
Atlanta GA
fNDMS)
2002 NafionnloisasterMedicaISys~erns
AnnualConjerence
Sponsors: US. Department of Health and Human
Services. Department of Defense, Department of
Veterans Affairs, and Federal Emergency Management Agency
Contact: National Disaster Medical System
National Headquarters
12300 ~winbrodkParkway, Suite 360
Rockville MD 20857
phone: 301 443 1167: fax: 800 872 5945
email: ndms@usa.net
www.oep-ndms.dhhs.gov

