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The State of California passed extensive
legislation for an emergency plan in 197C. This is called
"California Emergency Services Act" Chapter 7 of Division
1 of Title 2 of the Government code (Stats 1970, ch 1454),
Copes of the text may be ohtained from:

The Director of the O0ffice of Emergency Services,
Los Angeles,
California, U.S.A.

) L'Etat de Californie & édicté en 1970 une
législation compléte sur un plan d'urgence appelée
"Californie Emergency Services Act" Chapter 7 of division
1 of the Title 2 of the Government code (Stats 1970, ch 1454).
Le texte peut en étre obtenu & l'adresse ci-dessus :
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GROUP EMERGENCE IN COMMUNITY CRISES:

A STUDY OF THE CONDITIONS
CONDUCIVE TO THE DEVELOPMENT OF COLLECTIVE BEHAVIOR

by

Amold R. Parr
Department of Sociology
Disaster Research Center

The Ohio State University

ABSTRACT

Using data from five community crises, this study
analyzes the conditions that facilitate the development of
emergent groups in stress situations. We compare the empirical
evidence from three community emergencies in which there was
group emergence with empirical evidence from two community
emergencies in which there was no group emergence. It is
postulated that the conditions conducive to the generation of
new groups in community disasters can be classified in a three-
fold typology: (1) social psychological conduciveness; (2)
cultural conduciveness; and {3) structural conduciveness. We
anticipate that the findings of this research will expand and
extend collective behavior theory through Jdevoting attention to
the origins of collective behavior, an area which has received
little prior emphasis.
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available from the Disaster Research Center. The cost of mailing
and handling necessitates the addition of a small charge to
orders for more than one item. Direct inquiries to:

Disaster Research Center,
The Ohic State University,
127-129, West Tenth Avenue,
Columbus, Ohio 43201
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OPERATIONAL PROBLEMS OF CLGAITIZATIOUS IN DISASTERS
by E.L. Quarsnteili and R.R. Dynes

The comments that follow are primarily based on Iield studies cf adout 435 dif-
ferent community emergencies conducted by the Disaster Research Center at Chio
State University. This research has examined many different facets of organi-
zational responsac in cxtrems stress situations. However, we shall report here
only on certain operatienal problems of organizations in disasters.

In the Emerse-cy Cperations Symposium laci year we set forth a fourfold
typology of group behavior in community stress situations.l Since the bulk of
this paper uses this typolegy, it would probably be best if we Lriefly restated
1t here again. The typelogy is derived from s cross classification of two
important variables -- one, thc rature of the disaster tasks undertaken by the
gronps; and two, the emergency period structure of these groups.

In any emergency, a group's tasks may be old, routine, or averyday ones.
Cr instead of regular, the tasks may be new, novel, or unusual ones for the
groups invelved. If a police department controls traffic, a fire department
fights fires, or a hospital treats the injured, these are regular or traditional
tasks for such groups. On the other hand, thez irregular or newly created nature
of tasks can be seen in crises whetre an army battalion has the respomsibility
of providing water for a community, a VF¥ post shelters evacuees, or Catholic
nuns sert and distribute clething from a relief center. Thus, it is possible

initially to divide organizations and groups into those having regular or
irvegular tasks.

Ic 1= also possible to distinguish between proups with an old or existing
structure and those with a new or crisis-developed structure, The former kind
of group is one in vhich the members stand in definite predisaster social
relarionships to one another, expecially in their work activities. Such groups
exist as an entity prior to the disaster event. In such groups during a disas-
ter, the mewbers continue in somevwhat the same work relationships as they had
prior to the emergency. Thus, the members of a metropolitan public health
department or a ham radio club activated in a disaster normally have had work
relationships prier to the stress situaticn., Cuch gocial ties, then, are
maintained as the zroup engages in either traditional or irregular tasks during
the emergency.

On the other h=nd, new group structure may come into being during the emer-
gency. Such groups may either rushroom from a small predisaster core or they
ray lnvolve the cuysiallization of some totally new eatity. The crucial feature
is that such groups Liave no actual preemergency existence, at least in the form
that ther take during the emergaency. An euample would be a local Red Cross
chapter whose handful of full-time, paid personncl provides the nucleus for
volunteecs who undarizke most of the expanded group's work. An example of an
amergert group would be the scarch and rescus tesms that develop in the immed-
iate postdiscstar emerpency peciod., The new social entities may be partly
nlanned, or they wmay be totally spontaneous, but the agtual group comes into
being only during the emerpgency period. The parcicular types of group behavior
that zpnear in the ifmmediate postdisaster period are depicted on the next page.
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There are certain dimensions of the crisis situation that affect the
operation of these organizations and groups. Going back to one of the variables
used in the initial classification (the difference between groups that had a
preexisting structure and those that developed a new structure), attention is
given here to the implications of this difference for operations in the emexrgency
pericd. Tor those groups with an existing structure, particularly Type I
organizationa  the hasic problem can be seen as adapting the functioning of the
ongoing organization to radically changed environmental conditions. 1In other
words, the disaster event and its consequences create a "completely" different
context for organizational activity, a context that makes the perpetuation of
patterns developed from previous predisaster experience somewhat problematic.

For those organizations with a new structure, particularly Type II, the basic
problem is a radical change within the dimensions of the organization itself.

In Type II organizations, the expansion of the nucleus or cadre yith regular

and emergency volunteers in effect creates a 'nevw" organization, so that previous
patterns developed among the cadre have little meaning for their disaster func-
tioning.
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ORGANIZATIONS WITH ESTABLISHED STRUCTURE

For those organizations that have a predisaster existence, it is important
here to see that the disaster event itself creates a radically different context
for organizational activity. The disaster event in most instances will create
a sharp increase in demands made on such organizations, but it also creates
conditions that produce a drastically changed external enviroument in which these
demands must be met. To underatand this new context, let us discuss initially
five dimensions that are 'new' as a result of the disaster event. These are
as follows:

1. Immediately after impact, organizations have to operate under conditions of
great uncertainty. They cannoct automatically react to increased demands since
they have no real knowledge of them. Uncertainty is & constant in every organi-
zational environment. However, a disaster event initially provides only a
tentative suggestion as to the scope of its impact. Thus an organization has
little knowledge as to the magnitude of its future tasks. In addition to the
uncertainty of the nature of the demands, orgenizations may also experience
uncertainty as to the status of their own personnel and material resocurces as
well as the status of other organizations on which they depend.
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2. Orpanizations have to operate under cenditions of urgency. As a resul® of
the uncertainty and the probable increase in the tasks for the crganization to
accomplish, tasks which nominally cculd have been sclicduled, routinized and
delayed have to be vecevaluated. Routines that develop out of the predisaster
organizational experience may now become unnecessary luxuries. For example,

the procedures for making decisions in an orpanizaticn mey be found unworkable
since they are predicated on the presence of and the consultation among specific
organizational members. Such optimum counditions for decision making after impact
seldom occur but the frequency of making decisions increases. Many predisaster
patterns, thus, of neccssity are eliminated, abrogated or ignored in emergency
activity.

3. Qrganizaticns have to operate ip the context of the emerpency consensus.

In the new context, tasks that have previously been an integral part of organi-
zational effort are climinated for the 'durastion" and other tasks become the
central focus. Most community organizations have multiple functions. They are
engaged in many different types of tasks in order to achieve diverse ends.

Some functions becoms extremely relevant affer disaster; others become irrele-
vent. For example, handling traffic offenses may be an intagral part of the
predisaster zctivity of police departments but such activity almost always is
suspended during the emergency period. It becomes relevant only yhen such
offenses impede the restoration and maintenance of essentizl community services.
This means, then, in such situations that persomnel whose normal duties concern
these functions have to be 'withdrawn" since their activities do not "fit" the
griorities of the emergency consensus. These personnel, then, become engaged
in activities with a higher priority but such activities have only limited
continuity to the particular predisaster activity of such personnel, Certain
crganizations cease functicning entirely during the emergency perlod since they
do not have relevant tasks in terms of the emergency consensus. The same is
true of certain subunits of organizations, Just as thosec organizations for which
community expectations do not exist for their involvement may seek to become
invclved (e.g., Type II1 groups), subunits of Type I organizations may be
"without" their traditional functions and predisaster activities. Shifting
these personnel to new tasks necessary in terms of the ney consensus may radi-
cally change the predisaster patterns within the orgeniezation.

&, Qrganizations lose avtonomy in disaster conditions. In predisaster condi-
tions. organizations have differing degrees of auronomy, i.=., an ability to
control the organizational environument so that significant activities can be
internally determined. In a dizaster, organizations have to operate in a larger
cemmnini ty context in which established relationshins have to be reworked since
they canncs be assumed. The same loss of autonomy is evidenced in the subparts
of the organization. The detective bureau of a police departwment which previous
to the disaster had a great deal of autonomy "comes back" into the organization
in the sense that the predisaster understandings —thich give the bureau a degree
of independence are no longer extant.

5. The basis for participation within organizations is changed in disaster
Londiticna. Etzioni has suppested that the reasons vhy individuals follow
ovginizational directives can be explained on the basis of three types of come
pliance.?Z The first type is bascd on compliance as a result of coerciom.
Tndividuals who are participants in prisons and custodial mental hospitals would
illustrate this. The second type of compliance is utilitarian in which the
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person participates because he is remunerated. Most workers operate on this
basis when people are paid for their efforts. The third basis is normative,

in which participation is a result of the belief that the demands made by the
organization are legitimate. This type of compliance is found in religious
organizations, universities, voluntary associations as well as certain political
organizations. For most of the Type I and ITI organizations, compliance prior
to the disaster in general is utilitarian but, under disaster conditions, the
basis of compliance shifts toward the normative. In other words, the members

of organizations participate on the basis of accepting the directives of the
organization as being legitimate. Questions of whether they "have" to do scme-
thing, or whether they will get paid for doing something are irrelevant, and

the involvement of personnel is cast in terms of the necessity of their partici-
pation in accomplishing certain tasks,

These five dimensions represent radical shifts in the environmental context
for the functioning of organizations during the emergency periocd. Taking these
dimensions and their implicatioms, it is possible then to look at organizations
attempting to cope with increased demands in the context of uncertainty, urgency,
a "newr" emergency consensus, loss of autonomy and a changed basis of ccmpliance.
The specific implications can be only briefly suggested here. Every organization
develops certain patterned ways of carrying out its tasks. To carry ocut these
tasks, ways of communicating within the organization are developed as well as
describable patterns of authority and decision making. Tt is also useful to
think of an organization as complex, consisting of several units. Some of theza
unite may be more affected than others in the disaster involvement of the
organization.

In general, a disaster event will have the following consequences for groups
with an established structure. Certain aspects of its previous activities will
become less important in its disaster functioning. For example, the routines
which it has previously developed to accomplish its tasks will be disrupted.
Traditional lines of communication and authority t7ill be abrogated, Decision
making will involve different processes and psople than previously. On the other
hand, there will be a significant increase in activities which are related to
communication and coordination. There will be greater concern for defining the
boundaries of the organization. Certain segments of the organization will become
more crucial to the functioning of the organization than they were in predisastar
functioning. It is useful to treat such consequences in terms of the dimennions
of the 'new situation' which the disaster creates. While they will be treated
here abstractly and in isoclation, in most instances, several, not just one, of
these factors would be involved in effecting change.

UNCERTAINTY

In its predisaster activity, an organization develops over time certain
characteristic ways of achieving its tasks. 1In general, community service
organizations have more diffuse organizational goals than do production orrani-
zations. When a disaster event occurs, the goals of the organization tend to
be relatively vague, either because these are implied and seldom actualized or
because it is difficult in the uncertainty which 1is created houy predisaster
activity can be accomplished. (In certein organizations, such as businesses,
uncertainty may create doubt whether the organization can continue in such a
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drastically altered context.) However, most community service organizations
are expected to act in some fashion. Organizational members have accepted the
notion that the organization shcuid be involved and this is reinforced by the
expectations of other community members.

Uncertainty works in two directions. First, it provides the conditions
whereby an organization becomes involved. Second, it provides the impetus for
certain shifts in the predisaster patterns of the organization. In addition
to the diffuse "obligations" of the organization to become involved in disaster-
related activity, uncertainty produces psychological strain on organization
members. In order to overcome this strain, one common response is te "do"
something. With such motivations, organization members often commit themselves
to activities which have little relation to their predisaster activities or to
the role which the crganization has defined for itself in disaster. Individual
commitment to particular activities as a defense for uncertainty then often
leads to organizational commitment. If an individual beccmes involved, he then
may request help from other crganization members and from the resources of the
organization. Such requests then provide other organizatien members with ''some-
thing" to "do" siunce they feal the same urpency to act. In additionm, the
invelvement of individuals in specific disaster tasks often fosters organiza~-
ticnal involvement. Since the individual is a "member" of the organization,
there are certain oblizations tcvard him, and the resources of the orgaunization,
not committed, may be diverced into "his' activities. Once committed to a
rarticular line of activity in such a way, an organization may fiad it difficult
to divest itself of the "responsibility” and to concentrate its resources in
other directions. Also, such involvement tends to preempt this sphere of disas-
ter activity so that other organizations move in the direction of different
unmet" community needs,

Uncertainty leads to involvement of organizations in another way. The
existing organizations have readily available personnel who possess organizational
"loyalty" and can be mobilized quickly and effectively., These resources are
rcady and waiting, but only the organization has knouvledge of its task which
i¢ based on the reports that they initially receive. If they wvait for a clari-
ficaticn of the situation so their role and tasks can be clearly defined, they
run the risk of being defined by others as 'mot" willing to help. This leads
to a rather quick commitment of personnel and resources to tasks which are often

“outside! the scope of their predisaster experience or their anticipated disaster
role,

Uncertainty also has implications for the internal structure of the organi-
zation. Certain segments of the organization become more crucial than others,
and certain processes of the organization receive more emphasis and effort. In
general, one might suggest that the operational elements of the organization
incrzase in their importance vhile those segments which deal with organizational
maintenance and administration rccede in their importance. This, in turn,
affects the relative status of individuals within the organization. Operational
persounel become more important in the total operation of the organizaticn.

More specifically, uncertzinty demands that greater organizational activity
Initinlly has to be given to gathering information., Certain personncl will have
Lo beceme involved in gathoring infermation about the changed envivonment and

of the operational capabilities of the organization. This need for "knowing"
often meszuns that predisaster lines of communication can no longer be followed
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and new lines, emergent in terms of the specific tasks which have been accepted
by the organization, have to be developed. They are not developed by design
but by expediency.

The authority patterns and the usual decision making processes tend to be
"replaced" by new ones. Because of the impact of the disaster and the difficul-
ties of mobilization for particular individuals, certain personnel involved in
decision making may be absent. In addition, the new problems which are faced
by the organization may demand a different type of expertise and a different
pattern of consultation than the predisaster problems.

In the early emergency phases when the implications of the disaster are
uncertain, there is alsc a tendency to add perscunel, either in the sense of
"over' mobilizing the organization, i.e., calling in all shifts, or by "stock-
piling" volunteers who may be useful in activities which the organization might
find itself at some later time. The addition of such personnel in itseif
changes the structure of the organization and the patterns of its predisaster
activity., Such "excess' personnel affects certain segments of the organization
more than others, but in any case, the presence of added personnel as insurance
apainst the unknowns of the environment in many ways creates a '"mew" organization.

TRGENCY

In addition to thc uncertainty of the situation, organization members feel
some urgency to accomplish those tasks which are as yet still undefined. This
urgency is translated into a greater autonomy on the part of individuals through-
out the organization. Individuals take the initiative for actions which, accord-
ing to predisaster patterns, would require and result in extensive consultation
with others. Decision making is short-circuited, not involwving those who ''should"
be consulted but those who happen to be available. Decisions made in this way
are often later given sanction in an "ex post facto" fashion. In other words,
members of an organization experience an increase in autonomy. They initiate
actions which they normally would not without extensive consultation. This
autonomy of action is subsequently supported by those in authority as being
appropriate for the occasion.

Urgency also affects certain segments of the organization more than others.
Because certain segments of the organization beccme less important, such as
administrative and other segments devoted to organizational maintenance, those
individuals who have predisaster responsibility involving such tasks will have
greater problems in derermining their own activities. Stated in another way,
the more a scgment ¢f zn crganization deals with routine maintenance tasks or
administrative tasks, the more problems it will have in mobilization and in
functioning during the disaster operation.

EMERGENCY CONSENSUS

One of the majer reascns for shifts in the importance of particular segments
of an organization is that such shifts are '"demanded" by the emergency conseansus
which emerges. Certain tasks normally performed by an organization become
irrelevant in this new context. For example, formal admittance procedures in
a hospital may be ipnored except as they relate to crucial medical information.
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In certain ways, this tendency may increase the efficiency and effectiveness

of an organization since those aspects of the behavior within an organization
which are irrelevart tend to be dropped and efforts then center on accomplishing
the fwmediately relevant tasks.

The emergent norms from the community consensus alse terd to cverride morms
specific to the organization which vould cenflict with them. For example, norms
specifying appropriate dress patterns for vork are neither enforced nor con-
sidered relevant. 1In general, status distinctions which may have teen cxceed-
ingly important in the activities of the organization prior to the disaster are
relaxed and equalitarian relationships become normative. Scarce goods and
symbols which might have been the object of competition become common property.
Offices which were sacrosanct now become communal property and organizational
resources which were carefully conserved become available for usec.

Phile the overall effect of the emergemcy consensus is to level status
within the orgaanization, the importance of certain tasks within this consensus
tends to enhance the status of certain senments of the organization. For
example, operational groups within an orgecizaticr cften have louvaer status than
do certain adwiuistrative pecrsomnel, The disaster event tends to increase their
worth and such segments temporarily achieve higher status aund priority in the

organization as compared to other groups and as compared to normal times.

Since there are shifts in the "importaunce' of different segments of an
organization, this tends to modify the existing patterns of coordination among
the various departments. A segment vhich traditionally issues requests to
auother part of the organization finds itself now becoming an "errand® boy.

The same phenomeneon is ohserved in coordination among organizations. Particular
organizations which have not been essential in the ongoing community process

are found to be critical and crucial duriug the disaster experience. For
example, while normal community cocrdination may involve informal contacts

ameng specific organizations, groups with a specific ccordinating function such
as civil govermment or civil defense may be almost ignoved prior to a disaster
but become exceedingly important during a disaster. Prior planning for disaster
activities often ignores the importance of certain organizations during disaster
operation, but judges them from their sigrificance in predisaster relationships.
In effect, it is supgested herz that the status of an organization or a par-
ticular segment of an organization is determined by the closeness of fit between
its disaster-velated activitics and the emergency consensus which develops within
the community. Shifting status creates, for many organizations, a new operating
context. GSome lose, others gain status during the emergeney period, Within

an organization, certain segments become more important than others and reflect a
pattern quite diiferent from their predisaster relationships. This means that
patterns of coordination planned for and actually used among organizations and
within specific organizations then become disrupted.

LOST AUTONOMY

The rnovns of the emergency consensus come inte prominence during the emer-
gency period and override the more “private' norms of the particular organization,
There Is also pressure for any parricular organization to show that it is
properly concerned witn the total needs of the community. By placing itself at
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the service of the community, an organization then opens itself to receive
direction from, or at least having to react to, influences outside the organi-
zation. Such influences may vary from specific requests from the city govern~-
ment to reacting to the activities of other organizations. All of this implies
a loass of orpanirational autcnomy.

In addition, many organizations which have to coordinate their activity
with state, regional or naticnal hierarchy may find themselves called upon to
inform such levels more frequently of their activity, thereby reducing their
autonomy. More likely, such higher levels of the organization may send personnel
to help the local group. The presence of extra-community personnel om the local
scene means that activity comes under their scrutiny and perhaps adds another
level of consultations in decisicn making. For example, the local telephone
company may request additional help or additional help may be sent without such
a request. Such help often involves individuals whose normal position in the
larger compauny is superior to any of the local personnel. The presence of such
personnel often evokes changes in the traditional ways of doing things.

Within the organization, greater effort and energy must be spent on
activities dealing with coordimation. 1In addition, because of the greater
permeability of the oxrganization, 1t becomes more difficult to define clearly
the boundaries of the orgacization -- in particular, vhat members can act im
the name of the organization? Since individual members have greater persconal
autonomy, these members may commit the organization to activities without the
advice and consent of the traditiocnal deeision makers.

CHANGED BASIS OF COMPLIANCE

It was suggested earlier that the basis of compliance shifts from a
utilitarian to a normative orientation during the emergency period. This has
severa) implications. Since the individual becomes ''totally" involved with the
activity of the organization, the organization of necessity becomes totally
involved with him. In other words, concern for the total well-being of the
vorker is manifest as compared with a rather narrow concern during predisastez
operation. Perhaps the best illustration of this would be in the instance whexs
the family of the worker is put under the auspices of the organization for
protection. This may involve responsibility for shelter and evacuation during
preimpact periods. It may involve care for family members whose livianp arrange-
ments have been destroyed or damaged by the impact of the disaster. Such
concern and care for family members does, however, tend to divert organizational
resources toward specific individuals to which the organization "feels' an
obligation. In turn, such resources cannot be used in more diffuse community
activities.

In instances where the organization assumes responsibility for family
members, such "bemevnlence" is often repaid in kind by the family membars who
volunteer their services and work within the organizatien. These ''family"
volunteers then ereate for the organization the problem of all volunteers. 1In
particular, it necessitates diversion of attention of regular organization
members to supervision and instruction of the new personnel. The consequences
of this will be seen more clearly in the discussion of the expanding organizations
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ORGANIZATIONS AND GROUPS WITH AN EXPANDING STRUCTURE

As we suggested earlier, Type 1I organizations have a latent emergeuncy
function quite apart from their normal day-to-day activities. It is expected
that these groups will become active in a differant way during the emergency
period. Such groups provide the name, a location and a cadre of permanent
workers which serve as the basis for operations in a disaster. While such
groups become involved in a variety of tasks, the common characteristic among
such organizations vhich vvill be emphasized here is the expansion of personnel
necessary to operate in the disaster context. While this expansion is '"planned”
in the sense that it is anticipated, let us suggest here that the basic opera-
tional problem for such groups is the unanticipated organizational change which
occurs with this increase in persomnel. A related problem stems from the kinds
of changes which are made. Regular personnel move into new and unfamiliar
positions within the expanding organization. Other positions are filled with
volunteers who have varying degrees of skill and previous commection with the
organization. The entire personnel then are occupying "new' pogitions and are
involved 1in unfamiliar social relatiomships.

While many orgenizations grow in nondisaster settings, adaptations to the
consequences of growth tend to be gradual. Specific preblem areas become
apparent and the adaptations necessary are made over time. Most of the organi-
zations expected to "grow' during disaster operations consider such growth as
a necessary condition for the accomplishment of anticipated tasks and have 1little
awareness of the consequences of such expansion for the actual operation of the
organization in the emergency period.

Initially, let us discuss some of the sociological consequences of an
increase in size of an organization and then look at these consequences in the
context of disaster operation. Possibly the most important effect of increasing
size 1s on the pattern of interaction among the parts of an organization. Stated
more formally, as the "membership" of an organization increases arithmetically,
the number of possible channels of interaction increase geometrically. The
increase in communication chanmels is portrayed belew. This is based on the
sum of all possible combinations -- pairs, triples, etc. Alsc one is added for
the pussibility of simultanecus interaction of all parts,
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With an increase in size, parts of the organization are differentiated --
certain parts do one thing and certain parts do cthers. In order to coordinate
these diversified activities, the parts become arranged into layers of authority.
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Thus, with an increase in size, there is a tendency to increase the number of
levels of authority. This increase in the levels of aurhority could be por-
trayed as folloyws:

1 | ] 1

In addition, with increasing size, there is a tendency for the ranking
systems upon which authority is based to increase. TFor example, in a small
community, a mayor and a small number of personnel under him may "operate" the
community. But as & community increases in size, a number of specialists are
necessary to become involved in the engineering, fimancial, tax, personnel,
ete., problems of this city. "aile the mayor may still "give orders," such
specialists still have a considerable influence over the affairs of the city
by virtue of their skill and knowledge in these more specialized but necessary
areas. This increase in ranking systems can be portrayed like this:

R

While these are only three of the consequences of increase in size, these
and others have {mportant ramifications for the operations of an organization
which expands. When expansion occurs over a period of time, adaptations are
made gradually. With the increase in the channels of communication, certain
ways of communicating becomc considered appropriate and others inappropriate.

In other words, certain norms are developed to specify the appropriate chamnels
of communication. These tend to become formalized which, in turn, leads to the
characteristic formality of large organizations. Too, the coordination necessary
for the proliferating parts of the organization is developed. Certain positions
are designated with the responsibility for coordination. In part, this is done
by piving certain positions control over other parts of the organization by the
power to allocate resources differentially. Over time, the riphts and respen-
sibilities become institutionalized into am authority hierarchy. This implies
that authority exists in an organization when others in the organization accept
the rights and responsibilities of particular positions as being legitimate,
Within the same developing authority structure, accommodation is made for the
increase in the types of authority. In more familiar industrial terms, some
accommodation is made to the line and staff problems of authority. While it
vould be overstating the case to suggest that outside the disaster context,
organizations which experience growth "solve'" such problems, it is appropriate
to suggest that they do develop institutiomalized ways of handling them., Tn
most instances this is done by developing rules and more formalized specification
of duties and responsibility which become an integral part of the day-to-day
operations of the organization. Sudden expansion does not allow time to develop
such institutionalized patterns. DNor are these patterns anticipated in the
predisaster planning. Expansion is planned in terms of allocation of tasks
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with the prime consideration given to more personnel to handle the increasing
demands made by the disaster event. The achicvement of disaster-created tasl:,
however, cannot be handled by the simnle addition of persomnel. Let us loock
at some of the more apecific consequences of these expanding crganizations.

1. Accomplizhment of Tasks., thile earlier we characterized Tvpe 1T organiza-
tions as those vho wcie involved in regular tasks, this was intended to imply
that such organizations had latent disaster activities. These activities,
hovever, are not nccessarily identical or even similar to the day-to-day
responsibilities of organization members., Im tue {irst place, in their
organizational charter, many of these groups are expected to Massist,” 'help,”
"be responsible for" certain disaster-related activities. Both the extent and
the limits of thesc responsibilities are often unclear. TFor example, if an
organization is "supposed to care for survivors," deez this mean to supply the
basic necessities or does it ciutend to collecting information abeut the survivors
and to providing such infermation to others? In this specific instance, it is
comuon for several expanding crranirzations to begin to collect such infermation,
thus duplizating the activities of the others. In communities without the
experience accumulated by repeviczive events, "the halpinpg' have few limits,
Organizations know they are recponsible to do something but they are not sure

of what iz {ncluded in the "something.” 1In this sense, the anticipated activie
ties of the organization may not be partienlorly helpful to clarify their actual
role.

Too, since the corve membors of the orgzanization are reassigned to new
positions within the expanding structure, the allocation of persons does not
mean that thev necessarily vnderstand their new roles or are capable of operating
effectively in them. For cxanple, an individual vhose previous position within
the organization might have bees at the operastions level may find himself
assigned to a pesition coowdinating an influx of volunteers. Even if he clearly
understood these sudden responsibilitles, this is still no assurance that he
would be effective In such a position. One might suggest that certain individ-
uals may find it difficult te shift so quickly and, in fact, the person's
experience over time in assuming his traditional respensibilities might develop
a "trained incapacity” to fulfill aew ones. This ability to function effectively
mipght also be inhibited if those who have low status within the organization
fiad that their now position {nvolves supervision of persons who hold a much
higher status withia the coemmunity. This problem can be important at different
gtatus levels within an crpanization. Form and Nosow suggest that "professiomals
in crganizacions using volunteers often f£ind themselves dirceting volunteers
410 have higher status in the cnmmunity.”é

Plans of expansion, then, usually involve moving regular organizational
personnel in new peositions with ner respons:bilities for taske which may be
aniicipated but also may ke vague., (hen the plan for expavsion is operational-
ized, regular personnel occupy new roles with unfamiliar and unclear responsi-

bilivies and work with cthars with vhom they have had little or no previous
coptack,

2. Cemmunication. As we supgested carlier, an increase in the size increases
the charmels of communication geometrically. In normal expansicn, this problem
is wsually handled by the cpecification of appropriate channels of communication.
Such appropricte channels are normally specified formally and the actual means
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of communication may also be specified. For example, a work group is supposed
to report verbally to their supervisor; the superviser is supposed to report
by memo to someone else, etc. Im addition, channels of communication often
develop informally. The preseribed ways may be replaced or supplemented by
widely understood but informal means. In expanding organizaticns, the formal
specification of appropriate channels of communication may be made in "planning”
but following them requires both knowledge and experience and the axpandin
organization has neither. Too, no informal means have developed, since the
group has not worked together previously. So, an expanding organization has
no channels ¢f communication meaningfully specified either at the formal or
informal levels. This means that appropriate intermediate filtering which
"protects" those in top positions from being flooded with information is not
present,

Openness of communication is also facilitated by the disaster context.
The leveling of status tends to open up communications channels which normalily
would be closed by status irhibitions. A lower level employee whose normal
position within the organization would inhibit his approach to "tep" personnel
nov feels a degree of comraderic with them on the basis of their continuity of
experience within the organization. Too, the loss of status symbols, the
shifting of personnel to new positions and the influx of neuv persounel all
contribute to 2 fluid status stvncture within the organization which accentuates
the flow of information aloug the increased channels of communication.

3. Authority. It was sugpested carlier that an increase in size is related

to an increase in the levels of authority, necessitated i{m part by the need for
control of the wewly developed subparts. It can be suggested that, in a
disaster context, while more authority levels are 'needed" with expansion, they
do not develop easily. In part, they do not develop since prior planning of

the expansion usually i3 concerned with task allocation rather than the coor~
dinative functions necessary for tasks. The development of authority within

an expanding organization is complicated additionally by three other factors.
First, there is the intrusion of influence from the community which is irrelevant
or even antagonistic to the emergent authority structure of the organization.
Many expanding organizations zuticipate their needs for new persomnel and recruit
on a standby basis thos= who have emergency-relevant skills, Depending on the
nature of the orgsnization, such personnel may possess technical, administrative,
wmedical, public relaticns, engineering and other skills. thile some of the
activities these perscaonel will engage in are related to their predisaster
training, their presence within the organization multiplies the types of influ-
ence which exisi within the organization. This applied even when the person

who possesses such influence iz not functioning in a position which utilizes

his particular skills. For example, a physician who finds himself in an
administrative position may come to have greater influence in the direction of
organizational activities than his actual position within the expanded organiza-
tion dictates. This may not bz due to any overt act on his part but, in his
organizational performanca, he =vill be evaluated by others, not in terms of his
new organizational positica bet in terms of his more general community status,

In the absence of knorrledge aleat the authority of a new position, the more
general status of the person +7ill be accepted as a basis of authority. This
tends to diffuse the authority atructure.
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A second problem of authority is related to the first. Many expanding
organizations in most American communities have connections uvith other segments
of their organization on the state, regional and national levels. As a part
of predisaster planning, various personnel from other segments of the larger
organizations may be dispatched to the local group as a part of their expansion.
In the preplanning, such personnel are seen as supplementary and often are
supposed to assume positions that are lower inm authority than the local person
in charge. In other words, they submit themselves to the local authority and
do not attempt to impose external authority. However, such personnel, in pre-
disaster and also in postdisaster situations, may hold positions in the larger
organization that have higher authority than any member of the local cadre.

For example, a state director may temporarily become a "member' of a loeal
organization and "submit" to local authority. FEven though many of the new
personnel would not know nor understand his predisaster position the permanent
cadre would be aware of it and would, in most instances, react to him in terms
of the predisaster pattern of authority relationships. The very presence of
such a person would necessitate his involvement in crucial decisions and may,
in many iastances, inhibit the assumption of authority by other permanent cadre
members,

A third problem relates to the institutionalization of authority. Imfluence
does not become authority until others accept the legitimacy of the demands that
those in particular positions can make. In other words, the establishment of a
new position does not automatically establish a new level of authority. When
individuals within an organization accept the notion that the person within the
poesition has the right to "order" certain things done, then authority is estab-
lished. These conditions are seldom met in an expanding organization because
time does not sllow this. The lack of experience of working together as a
functioning group prior to the disaster event also creates the conditions whereby
the authority of the preexisting positions tends to be carried over, either by
thoge within the cadre or by those from other levels of the organization. Those
local volunteers ywho are added for expansion do not have the experience and
knowledge of the previous organization so they do not knou the previcus model
of authority. As wve heve suggested, certain of the volunteers will bring
disaster=relevant skills and, in the absence of a clear autherity, their personal
influence yill often be accepted as a basis for authority which may have little
relation to the "needs" for authority within the organization.

The status-leveling consequences of this disaster event also have implica-
tions for authority patterns. ''Normal" status symbols disappear in the disaster
coutext and the "loss" of these inhibit the development and institutionalization
of authority necessary for the expanded organization., The problems of authority,
then, reside in the “necessity' for more levels to develop within an expanding
organization. The iostitutionalization of authority, however, takes time to
develop. In the absence of institutionalization and in the status~leveling
context of the emerpency period, the preexisting patterns of authority tend to
be carried over. These patterns, however, are complicated by the addition of
personal infiuence brought into the orpanization by various types of volunteers
and by the lack of familiarity among those which become involved in the organiza-
tion. The resulting pattern of authority relationships will seldom follow the
preplanning for expansion of the volunteers nor will it necessarily be functional
to the tasks created by the disaster agent.
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4. Decision Making. In the predisaster functioning of an expanding organiza-
tion, certain patterns of decision making exist. These may folloy the patterns
of responsibility and consultation expressed in the formal organization or
informal patterns may have developed with experience over time. Since both the
formal structure and the informal relationships change with expansion, such
traditional patterns become less appropriate. With expansion, such traditiomal
patterns become less understood among organizational members, particularly the
"volunteers." Even the permanent cadre now are shifted into new relationships
80 they are uncertain of applicability of the predisaster patterns.

In the disaster context, there is an increase in the number and importance
of the decisions that have to be made within the organization. The increased
necessity for making decisions is Ffurther complicated by other factors. Infor-
mation relevant to the decision-maliing process comes into the organigzation from
a gre~ter number of different points and from a wider variety of sources than
is usual. Information received that makes demands on the organization may be
suspect in the sense that it comes from "umknouwn' or at least "unfamiliar"
sources. The nature of the information may also have an unbelievable character
since it refers to tasks necessitated by the disaster event. Too, the fact that
such informatiorn is received by "urknown" members of the organization tends to
compound the evaluation process. The openness of communication tends to distort
the information since it is channeled through many people.

As a result of these factors, it can be svggested that decision making
tends to develop a greater degree of autonomy. That is, decisions have to be
made, but the information necessary and the congultative pattern that is norma-
tive is not known by those confronted with the necessity for an immediate
decision. Given such circumstances, the tendency is to make decisions on the
spot for those who are immediately confronted with the necessity for making the
decision. Such decisions often commit organizational energies without clear
knowledge of organizational resources. Decision making, then, becomes more
situational and decisions are made responding to immediate demands by those who
have organizatiocnal identity but little organizational responsibility. All of
this tends to diffuse the decision-making process and results in a lack of
coordination among the subparts.

5. Delineation of Organjzational Boundaries. A major problem for an expanding
organization is the determination of the organizatiomal boundaries. In most
established organizations, '"membership'" in the orgaunization is clear. People
occupy particular positions within the formal structure and, by virtue of these
positions, are able to act in specified ways for the organization, If their
actions go beyond the authorization of rhe organization. there are disciplinary
actions available. Expanding organizations, however, have little idea of their
boundaries. Volunteers have little idea of their responsibilities and organiza-

tions have few mechanisms of social control available to ''discipline” their
personnel.

Organizational identification on the part of most volunteers is minimal.
Their recruitment may be the result of a long-standing comnmection with the
organization but it is often the result of circumstances whereby the person
"walks in" and suddenly becomes a member. These volunteers have greater
difficulty being integrated into the organization. Form and Nosow suggest on
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the basis of the Flint-Beecher tornado that "individuals yith poorly defined
or undefined rolas had to improvise so they lost valuable time developing
rational responses to the demands of the situation."?

In fact, they go on to suzgest that, "The help offered by volunteers may
be more detrimental than helpful if not properly organized and channeled: it
may a) 'overload' euisting organizations; b) result in frustration for the
volunteers since they are defined as unnecessary outsiders whern they cannot
find a functional position in the disaster system,"0 The motive of the volunteer
is "to help." With unclear roles often offered him, it is difficult for him
to develop any organizational identification. Because he 15 assumed by others to
have organizational responsibility, he often makes decisions which commit
organizational rescurces. In other words, he is a member of an organization
but does not know his vights and responsibilities.

The organization, on the other hand, is confromced with an increased number
of persomnel but has fer means of controlling them. There are fey "personnel
policies which govern these workers. The functioning of the organization has
to depend, in larpe part, on the willingness of these workers to continue. Since
the availability of such persoanel is flexible and may vary tremendously over
the emergency period, the development of a rational plan which attempts to
maximize energy and minimize fatigue is difficult. Since the activities of many
of these volunteers are beyend the scope of observation of the regular mewbers,
the ability to define rights and obligations of particular positions is minimal,
To do this systematically takes time avay from disaster-relevant tasks and would
require the time and enerpy of permanent personnel needed in other tasks.

The result of this 1s that individuals act in the name of an organization
and commit organizational resources, given the conditions of autonomy in decision
making in expanding orpanizations. To clarify organizatjonal procedure and to
define responsibility would take the time of crucial persommel and would risk
alienating the motivated volunteer. The result, however, is that many persons
act in the name of the orpanization with little knowledge of scope and limita

of the respoasibility and of the procedures which are normative to accomplish
the tasks.

A FINAL WOTE OF PROBLEMS OF ORCANIZED ACTIVITY

While we have been dfscussing the problems of each of the four types of
organizations and grcups separately in order to simplify and sharpen the cons
trasts among them, this should not obscure the fact that the problems which
confront specific types of organizations can also be experienced by different
parts of the same established organization. Parts of am organization may be
differentially affected by operations in the disaster situation. While its
preaxisting structure is '"brought! into disaster operations, this structure
actually may be modified in the orpanization's activities during the emergency
period. BSince organizations are characterized by complexity, this means that
they have subparts, These subparts, then, may show different responses to the
requirements of the disaster event. The direction of adaptation of the subparts
tends to follow the pattern of the emergence of the four types of groups, Some
nubparts of the organization may operate in the disaster context with old tasks
and with & structure which is relatively unchanged (Type I). Other sections of
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the organization may be expanded by the addition of new personnel to cope with
the overload of demands made on the organization (Type II). Part of the
"addition" of new personnel may come from within the organization in the sense
that the predisaster tasks of particular subparts now may no longer be meaningful
and the personnel from these subparts can be utilized in performing "new" tasks
(Type I1I). Because of the changes within the internal structure of the
organization, accentuated by the rearrargeuents of shifts and the possible loss
of key personmnel, decision making may be relegated to a new “emergent' group
within the orgenization (Type 1IV).

Illustrating this process, cne might look at the operation of a municipal
police department under disaster conditions., The communications section may
be more likely to continue ita predisaster tasks with the same persomnnel. These
personnel possess scmewhat specialized skills not easy to repreduce. There are
also physical limitations of space and equipment which make expansion difficult.
This part of the organization, then, continues operation during the emergency
period following the patterns they have developed, working together prior to
the disaster event. The patrol division, however, is expanded by the addition
of a number of volunteers who assist the regular members in search and rcscue,
traffic control and security. Each patrolman may now have ten men ‘'under" him
and the officer in charge of the shift is now operating with a segment of the
organization which is ten times larger than it was in its predisaster operation.
The detective bureau may "“suspend" its operation during disaster activity and
its personnel, perhaps as a unit, are reassipgned to new tasks. While this bureau
has a predisaster existence, now it becomes engaged in "mew" tasks. Because
of such shifts within the organization, the predisaster patterns of decision
making no longer are meaningful and a new group of decisicn makors, perhaps some
of whom hold positions without such authority in their predisaster activities,
now become involved in this process. In effect, then, the suggestion is made
hare that subparts of an organization may be affected in similar ways as the
elaboration and changes which occur when one views the total organized behavior
within a community. Certain groups (or subparts of existing groups) may coun-
tinue traditional tasks but other groups or subparts may expand, become involved
with new tasks and even "emerge” to cope with particular problems within the
scope of their disaster activity. To the extent that the subparts are modified,
they will evidence effects similar to those experienced by "total" organirzations
in the same situation of expansion.
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