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INTERORGANIZATIONAL RELATIONS

IN COMMUNITIES UNDER STRESS

by
Russell R. Dynes
E.L. Quarantelli

Organizations are affected by an emergency in
different ways. Some suspend operations, releasing their
personnel and other resources for the use of disaster
organizations. Others remain active but convert to emergency
work., Some established organizations, such as the police and
hospitals, continue tasks that are part of their normal pre-
disaster responsibilities, Others, notably the Red Cross and
Civil Defense, are prepared to deal with emergencies but must
rapidly expand their staffs and rescurces to deo so. Finally,
some entirely new organizations are brought into being by
the emergency.

Relations between organizations in the emergency
environment are affected bv a number of factors, four of which
are considered., The first is the legitimacy of
each organization's involvement in emergency activities.

The second is the existence of established personal contacts
between organizations. Third are the bonds that develop
between suppliers and clients. Fourth is the emergence

of an overall community coordinating body.
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ORGANIZATION UNDER STRESS

by
E.L. Quarantelli

The speaker describes the relations existing in
time of stress between four types of organizations: Type I
(an established group carrying out regular tasks) would be
exemplified by the official members of a city police force
directing traffic after a tornado has struck a community.
Type II (an emergent group with regular tasks) would be
illustrated by Red Cross volunteers running a shelter after
a hurricane. As for Type III (an established group under-
taking non-regular tasks), an example of it would be a home
construction company utilizing its men and equipment for
digging through debris in the rescue work undertaken after
a major explosion., Type IV (an emergent group engaged in
non-regular tasks) would be represented by an ad hoc group
made up of the City Engineer, County CD director, the local
representative of the State Highway Department, and a Corps
of Engineer Colonel, coordinating over-all community responses
during a flood.

Recalling that Type I and Type II organizations are
rather well known because of their pre~ and post-disaster
existence, he urges that more attention be given to the
knowledge and planning of Types III and IV groups.

The text of the article may be found in:
Symposium on Emergency Operation,
(Santa Monica System Development Corporation

1966)
R.C. Brieton ed.
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ADEQUACY AND INADEQUACY OF
DISASTER PLANS AND PREPARATIONS

by A.L. Parr

Introduction

It is rare to find an American community today
with a complete lack of disaster plans and preparastions.
However, when disaster strikes, many communities find that
their plans and preparations are insufficient and in need
of improvement. When community organizations have no practiced
preparations which fit into an organized, overall disaster
plan, response to the disaster tends to be too segmental, too
limited in scope, and too much dominated by immediate tasks
to provide efficiently for the more general, continuing human
needs posed by a disaster.

It is the purpose of this brief paper to report
findings about the adequacy and inadequacy of disaster plans
and preparations in ten community crises in the United States.
The ten cases have been selected from those studied by the
Disaster Research Center (DRC) and inelude the following:

(1) 1963 Indianapolis, Indiana Coliseum explosion, (2) 1964
Anchorage, Alaska earthguake, (3) 1964 Cincinnati, Ohio flood,
(4) Wichita, Kansas plane crash, (5) 1966 Topeka, Kansas
tornado, (6) 1967 Pairbanks,” Alaska flood, (7) 1968 Jonesboro,
Arkansas tornado, (8) 1969 Glendora, California flood and
mudslides, (9) 1969 Sioux Falls, South Dakota flood, and

(10) 1969 Minot, North Dakota flood. These disasters range
from a progressive, diffused type, the Fairbanks flood, 1o

an instantaneous, localized type, the Wichita planc crash.

Our goal is to provide the disaster plauner with findings
that can be applied in formulating approaches to alleviate
disaster disruptions. Given the high degree of similarity
between American and Canadian societies, it ie anticipated
that the findings from these ten American community crises
will be of assistance and interest to Canadiansg involved in
disaster planning.

The Findings

Our focus is upon the social-organizational rather
than the physical or engineering aspects of disaster planning.
We shall deal with disaster plans in terms of assegsment of
the erisis situation, communication possibility, community
authority structure, interorganizational co-ordination, and
general weaknesses of disaster plans.
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Assessment of the Crigis Situagtion

In many communities the disaster plans do not
ugsign an official or organization with the responsibility
of assessing the situation to find out just what the overall
epmergency is and what it means. The typical response is for
each organization fto appraise the situation in terms of its
own functions and needs, and then to retain the disaster
information within the organization rather than sharing or
poolirig the knowledge on a community-wide basis. Disaster
preparations seldom provide for systematic recomnaissance
and other procedures for maintaining a central strategic
overview of the crisis.

In Indianapolis, Anchorage, Fairbanks, Jonesboro,
Glendora, and Minot the nature and extent of the damage to the
community was not ascertained for a congiderable period of
time after disaster impact. However, this information was
crucial and necessary in order to understand the overall
dimensions of the ftasks now facing the community. 1In contrast,
disaster planning was more extensive in Cincinnati, Wichita,
Topeka, and Sioux PFzlls and in thesge disasters knowledge
about the number of dead and injured, the areas that were
damaged, and the nabture of the damage was more readily
available.

Communication Pogsibility

The disaster preparations of a community frequently
do not make any arrangements for emergency communications, and
regular communication facilities are often inadequate or
inoperative during a crisis. A large part of the disorganization
which follows a disaster stems from the fact that normal
methods of communication are often disrupted while the
necessity for communication is increased. In addition, few
disaster plans make any arrangements for disseminating
digaster information to the community organizations, mass
media, and general public. As a result varying and conflicting
reports 0f the disaster sometimes arise and receive wide
coverage through mass communication. Thus, two major types
of communication problems arise in crises: (1) a lack of
alternative means of communicetion, and (2) insccurate
comnunication content.

In Anchorage, Fairbanks, and Minot damasge to
telephone facilities and a lack of sufficient radio communication
facilities resulted in inadeguate communication during the
crises. In comparison, the fire and police department radio
communication facilities in Topeka and Sioux Falls were
capable of handling a large volume of emergency communicstion,
and in these two disasters, communication problems were
minimal.
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Inaccurate communication about the flood crisis
did not occur in Sioux Palls as it did in Fairbanks, Glendora,
and Hinot. The disaster plans of Sioux Falls specified that
a dalily briefing should be held for =21l organizational
officials and anyone else seeking disaster information. Such
a briefing took place daily at the emergency operations center,
and, in addition, all news releases were made by only two
officials, the co-ordinator or assistant co-ordinator of
flood activities. In contrast, the disaster plans in
Fairbanks, Glendora, and Minot did not make provisions for
such communication possibility.

Community Authority Structure

Authority procedures are not always apparent once
a community has been struck by disaster. When authority is
not operative, the response of community organizations
frequently occurs outside a chain of command. In situations
where overall control is lacking, the occurrence of disputes
concerning authority, responsibilities, and jurisdictions is
noet uncommon.

Disaster plans sometimes fail to designate a
legitimate source of overall control of emergency activities,
and they thus contribute to a community authority vacuum or
ambiguity concerning which official, agency, or organization
has the authority to make crucial decigions during a crisis.
This was the case in Indianapolis, Fairbanks, Jonesboro, and
Minot. For example, tThe disaster plan in Indianapolis
specified that civil defense should assume overzll control
when a state of emergency is declared, but it did not make
explicit a source of authority in a situation such as the
Ooliseum emplosion where no state of emergency was declared.
The disaster plan in Sioux Falls, by way of contrast
indicated four alternative sources of authority: (15 mayor,
(2) civil defense co-ordinator, (3) flood-control project
superintendent, and (4) a long-time employee of the city
light department. With this explicit definition of the chain
of command, there was no ambiguity or lack of authority at
any time during the flood crisis.

Few disaster plans make arrangements for the
establishing of command posts at the disaster scene.
Consequently, members of organizations involved in the disaster
response have no one person or ne central location in +the
field to turn to for advice and direction. This was the
situation that developed in Indianapolis, PFairbanks, Jonesboro,
Glendora, and Minot. In these disasters, officials of high
renk and authority in the predisaster stage failed to set up
command posts and exercise authority and Jeadership in the
disaster system. Rather, they became directly involved in
such activities as search and rescue, trensportation of
casualties, and traffic direction. In contrast, in Wichita
and Topeka high-ranking orgenizational officials imnediately
set up command posts at the disaster sites, and thus insured
overall control and command of disaster operations.
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Intercor ization go=ordination

Most of the problems of disaster coriginate in
the lack of co-ordination among the many groups and organizations,
each of which is viewing and attempting to meet the needs of
the disaster in terms of its own perspective and capabilities.
The immediate problem in a disaster situation is neither
uncontrolled behavior such as looting nor intense emotional
reaction such as panic, but deficiencles of interorganizationsal
co-ordination. It is often the case that allocation of
resources is decentralized to g large number of organizations,
each under pressure to-act guickly and directly, and little or
no attention is given to the linking of these resources by
spanning the boundaries of the organizations. Most organizations
involved in large-scale disasters lack predisaster understanding
as to the scope of their activities and the necessity of
co-ordinating their activities with one another. Specific
crganizations show some hesitancy in seeking co-ordination
with others or assuming the responsgibility themselves since
it is seldom seen as being an inherent or traditional
function of any one community organization.

Some disaster plensg facilitate interorganizational
co—ordination by arranging for the activation of an emergency
operations center during a time of crisis. The plans
frequently call for a representative from each key emergency
organizaticn to function from the center or at least for
organizational representatives to attend community-wide
nmeetings at the center. At these meetings representatives
from the various involved organizations usually present reporis
of their respective activities. Through these reports each
organization becomem aware of what other crganizations are
accomplishing, and consequently omission or needless duplication
of crucial tasks is minimized. FProblems arising during daily
operations are considered at the meetings and generally through
digcussion a consensus is reached resolving the problem.

Plans of action are frequently discussed and formulated.

In Cincinnati, Topeka, and Sioux Falls preplanning
for an emergency operations center had been undertasken, and in
these communities, these centers became functional and there
was overall co-ordination and direction of organizational
efforts throughout the crisis. 1In a number of the other
disasters, Anchorage, Fairbanks, Jonesboro, Glendora, and
Minot, a centralized, co-ordinating center did not exist at
the beginning of the disaster primarily because of the lack
of adequate and up-to-date preplanning. Thus, in the early
stage of these crises, there was organizational atomization
of the emergency response with community organizations
ciirying on their disaster activities independently of each
other.
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Some General Weaknesses of Disgster Plans

Disaster freguently creates new tasks of undeniasble
immediacy which nmust be asccomplished if the community is to
continue to exist and function as a viable entity. These tasgks
are seldom anticipated and considered in disaster plans, and
thus there is usuaelly no prior assignment of organizational
responsibility. For example, search-and-rescue activity is
not often considered the major responsibility of any existing
community organization. The task of information clezarance is
one which is usually not previously routinized within a
community and often severzl orzanirzations assume this task
with conflict and confusion ensuing. Other disaster-generated
tasks that are commonly unassigned include inventory of
exlsting resources such asg available food and fuel supplies
after disaster impact, feeding and sheltering of refugees,
issuing of access passes to the disaster area, control of
vehicle and pedestrian convergence, effective use of volunteers
in ongoing operations, and transportation and feeding of
volunteers and disester workers. In order to have an agreed
upon, understocd division of labor smong different groups and
organizations in disaster, disaster plans should take into
account and assign the tasks that commonly occur in community
crises.

Many communities prepare for a specific type of
disaster such as a nuclear catastrophe when drawing up disaster
plans, and preparations for natural disasters and other
peacetime crises zre cften neglected. Consequently, when
disaster strikes, the existing disaster plans nay be
inappropriate. This was the case in both Anchorage and Minot
where the disaster plans and preparations were oriented toward
a nuclear explosion, and could not be easily adapted to the
earthquake and flcod crises.

Disaster plans also frequently remazin in the
"paper" stage and are not rehearsed in simulation exercises.
Thirough lack of practice, gaps in the plans and ineffective
aspects in disaster preparations remain undetected. These
gulckly appear in the time of disaster and crucial tine must
be taken to make compensations for the inadequate "paper"
arrengements. Wiaen there is a lack of rehearsals, there is
also a general lack of familiarity with existing disaster
plans and preparations, and yet effective plans nmust be
understood and accepted by all those who have a part in them,
including the general public. In Topeka, for example, yearly
disaster simulations are held to coinecide with the beginning
of the toinado season, and in this community the disaster
plans were very effective during the tornado crises.

To be effective disaster plans must be subjected
to regular review and revision. 4ll plans have to be up~to-
date to bc of optimum use and value in coping with a crisis.
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It is not unusual for disaster plans to be of limited value
during a crisis because they have not been given any attention
since the time they were first formulated. This situation
existed in Indianapolis and Jonesboro where disaster plans and
preparations had been neglected for a period of years, and as
a result lists of available eguipment and names and phone
nunbers were outdated.

Finally some disaster plans stress the physical
aspects of disasters and pay insufficient attention to the
social-organizational aspects ¢f disaster response. TFor
exanple, in Glendora, in preparation for flooding, sandbags
had been stored in accessible locations and dykes and plywood
barriers had been erected throughout the community. However,
the plans and preparations were not adequate since no
arrangerients had been made for overall co-ordination of +these
disaster activities and for interorganizational communicstions.
The scope of disnster plans should be sufficiently broad to
enconmpass the social-organizational as well =z the physical
contingencies of disasters.

Conclugion

We have through the consideration of ten disasters
studied by the Disaster Research Center attempted to identify
some of the recurrent problens in disaster planning. Our
underlying assumption has been that knowledge of what actually
happens during disaster response is requisite for effective
plamming for comnunity disasters.

The findings bear testinony to the need for large-
scale disaster planning, and a2t the same time they should
contribute to a more satisfactory basis for such planning. In
other words, we hope the findings by pointing out the adequacy
and inadequacy of some existing plans suggest directions that
community leaders may take in planning %o nreet disasters
effectively.

It is further hoped that the findings will
contribute information and offer guidance to increase the
efficiency of efforts to winimize destruction and to restore
necessary facilities in disaster areas, and thus make g
contribution to national survival in the event of 2 nuclear
war. We have not, however, endeavoured to extrapclate our
findings to thermonuclear situations. Perhaps after further
study of peacetime disasters attempts can be undertsken to
extrapolate findings from conpleted disaster studies to a
kind of disaster that is difficult to envisage.
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CRGANTZATIONAL PROELEMS IN DISASTERS

by E.Le Q\laran‘telli

The Disaster Research Center, the only one of its ¥ind in the world, was
established at The Ohic State University in 1963. The Center is engaged in a
variety of soclolagical research studies on the reactions of groups and organ-
izations in community-wide cmergencies, particularly natural disasters and civil
disturbances. Since its inception, 122 diffcrent field studies have been carried
ouc, Teams have gone to earthquakes (in Japan, Alaska, Chile, Yugoslavia, Iran,
El Salvador and Greece), hurricanes (in Florida, Texas, Misgissippi and
Louislana), flosds (in Italy, Canada, Iewa, Montana, Texas, Alaska, Colorado,
Virginia, California, Minnesota and the Dakotas), as well as tornadees (in
Arkansas, Indiana, Misslesippl, Towa and Kansas). Large explosions and flres
toxic incidents, destructive selsmic waves and major dam breaks have also been
studied in Australia, Italy, Canada and different sections of the United States.
Conter personnel have examined civil disturbances in Cincinnatil, Los Angeles,
Detroit and Indianapolis as well as elsewhere and are conducting special studies
of legal aspects of disasters, cross-cultural responses to catastrophes and diffuse
emergencies such as water pollutien.

The Center has 19 professicnals cn its staff plus supporting clerical and
secretarlal personnel. It i{s headed by Professors Russell R. Dynes and E. L.
Quarantelli, both members of the Department of Sociolegy in the Univeraity.

Fleld research teams ranging in slze from twe to five researchers are pre-
pared to leave for any community emergency en two-heurs notice. Longer range
research focused on emergency-induced community change is conducted as well as
immediate on-the-gpot studies. Alaska, New Orleans, Topeka and Indianapolis were
restudied several years after major emergencies. In addition, sixteen cities
around the country ranging from Brownsville, Texas and Buffale, New York to

Los Angeles, California and Miami, Florida are regularly monitored for community
criges,

A laboratory equipped with audio and visual devices is the locale ¢f a
gupplementary part of the rescarch program. 1n this laborateory, simulated con-
ditions are created to parallel real-life stress on social processes. This
research has ranged from thc study of the communicatien hehavior of police
dispatching units to an examination of cross-cultural interaction.

Together, the laborateory and the fleld operaticns are intended to provide
basie knowledge about group behavier and social 1ife as well as information which
can be uged to develop more cffective plans for future emergeneics. Resides
collecting its own data, the Center also serves as a reposlitery for documents and
materlials collected in previeus rescarch by other agencles and researchers. The
Center's research library is open to all interested scholars and public and
private agencies which cope with disaster probklems. The Center has its own

monograph serles and also publishes a quarterly newsletter, Unscheduled Events,
available upon recquest,

Support for the Center comecs frem diverse sources including the National
Institute of Montal Health Center for Applied Social Preblems, the U.S. Office of
Civil Defense, the Department of the Interior, the Air Force Office of Scientifie
Research ag well as other state and federal agencics, and fram the University
including the Mershon Social Scicnce Program.
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Today I want to talk about our studles on natural disasters, particularly on
our findings from research sponsored by the Office of Civil Defense (0.C.D.).
The Office of Civil Defense was one of our two carliest supporters and has con-
tributed substantially to the Center's success. While OCD has had different
intereats at different timcs, we will today be making a general overall report,
rather than talking about specific research projects.

The Role of Civil Defense in Disasters

At The Ohio State University Disaster Research Center, we have made more than
75 field studies of differcnt community disasters. In these studlies we have had
the opportunity to see c¢ivil defensc operations in a wide variety of contexts.
One obsecrvation about civil defense stands out -- either civil defense is highly
regarded, frequently consulted, and plays a major role in cverything from minor
crises to large-scale, community wide disasters, or civil defense is regarded in
just the oppositc way. In some communities it is very unfavorably viewed,
seldom consulted in emergency planning and almost totally ignorad when actual
disasters occur. It is almost a dichotomy, eithor/or ~- either civil defense is
central to emergency responses or it plays no real part at all. Why? What
accounts for the difference?

It is not the legal positicon of civil defense that makes it an important ele-
ment or not important. Legally, practically everywhere in the United States,
clvil defense is supposed to play a major role at time of disaster, but whether
it plays a key role or not is dependent on something other than its legal position.
At times the law 1s blithly and totally ignored, at other times civil defense 1is
far more central in an emergency regponse than the law either requires or demands.

Two factors at least seom to determine the acceptablility and actual responsi-
bility given to civil defense. One is what civil defense has contributed in prior
disesters -- or more accurately, emergencies -- in the community. If civil defense
hag shown value in an earlier community crisis, ether community agencies, officials
and groups will turn to it in 2 new emergency. Geographic arcas subject to
predictable and regular disasters tend twe have respected and viable civil defense
grouns. Thelr contributions and cperations in past disasters gives them a power-
ful leverage in digaster planning and makes them listened te when a new emergency
occurs.

There 1s, however, another way by which civil defensc can establish and
legitimatize itself Iin a cemmunity. This is to provide well theought out and
overall disaster plans. Rut disagter planning requlres knowledge and it requires
knowledge of the problems that arc actually likely to occur in a major emergency.
But it is actually such knowledpe that is normally in short supply in communities
not subject regularly to disastcrs,

If you arec intercated in developing cmergency planning, let me suggest some
gulidelines bascd on cxperience of what realistically are and are not problems in
community disasters. Before petting inte any details, let me indicate my
starting point.
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Disaster or Fmergancy Planning

It is that the cfficiency and effectiveness of a community rcsponse to a
disaster is dependent on the integration and coordination of the organizations in
the arca. This is not just simply paying lip service to the value placed on local
autonomy of community organizations. It is a fact of life that the speed of re-
covery, the solving of probicms and all aspects of a disaster are dependent on the
response of the local community organizations. hile much assistance and help may
be brought in from outsidc the community, it is the local groups that will affect
if and how such outside assistance is c¢btained and utilized. COnly in very
devastating disastcrs where the personncl of local organizations might be
literally obliterated, would non-local groups become the key groups,

Now in disaster planning or emcrgency planning, where it is asgumed local
organizations will be the bey units, there are three different aspects that have
to be taken into account.

1. The victim population. ™hat can disaster planning assume and not assume
about the victims or the impacted pepulation, the community residents or
whatever you want to call the general populace that will se involved?

45 T shall indicate in just a little while, therc arc certain myths
about the responses of people to disasters. These myths, if accepted as
being truc, can make a hash of disaster planning and good organizational
ragponse.

2. The community organizations themselves. #hat should disaster planning
fecus on -~ and given the composition of this audience -- where might
civil defense best £it in? As 1 shall discuss goon, different types of
srganizations respcnd in different ways to disasters and 1t is crucial
to take such differences into account in planning.

3. Finally, while local community organizations arc the keystone to emer-
gency responses in American society, in any but the most minor of
disasters, outside help and assistance of some kind will be nceded.
Local organizations, especially any coordinating group can only operate
effectively 1if thay know preobabla points of difficulty and frictions in
the contact between local and non-local organizations.

Cbviously, if I went into details on even just onc of thesc aspects, I would
take up 2ll the rest of the day. I will have to be very sslective in my remarks
aad hit on what I cconsider the most important polnts for disaster planning.

Let me restate again that my remarks are based on a large number of obser-
vations of different organizations in many disasters in differcnt parts of the
country. Each disaster has its unique aspects, but there are commen elements and
these are the only things upon which planning can be bascd., The things I will
mention arce those features that ara most prebable, those that typically can be
scen In disaster efter disastcr, Yeu might, on the base of an cxperience here or
there, think of an exception to the patterns I shall depict. But exceptions
should not blind one to typical and probable patterns. In planning one has to
plan on the likelihood of probabilitics, not tha cxcepticanal, the rare or the
unusual Instance.
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Myths About Disastcr Responses

I made rcfercnce to myths carlier when talking of how individuals, the victim
population, react. Lot mec mention three of them and suggest some implications for
organization response and disaster planning.

l.

The “Panic’ myth. This is one that is decply entrcnched in the thinking
of many people and ic constantly reinforced by journalists, mass media
prescntations and literary accounts. It is thought that groups and
persons will engage in many irrational acts, make illogical decisions and
show a strong anti-social disregard for others in the crisis situation.
The "Panic' myth implies the general cxpectation of rather widespread
chaos and pandemonium, at both thz individual and group level. The

scene is visualized in tocrms of hysteria, irrationality, dis-organization
and disorder. If you think I have overdrawn the ''Panic’’ myth, 1 assure
you that I could strongly document it. Not only would it be easy to
document the fact that the ’Panic¢'’ image exists, but more Ilmportant,

that responsible officials often act as Lf it were a correct picture of
what occurs in disasters. You can find situations where persens in
positions of responsibility did not evacuate an arca because they were
afraid of setting off a wild, hysterical flight; further more, time,
encrgy and resources arz spent planning on how to prevant such reactions,
The “Panic' myth not only »xists but is cftcn the basis foxr action.

This at times lcads to erucl dilemmas for key officlals and others
uho have to make important decisions during ecmergencles. For instance,
an official may foel that if he iasucs an cvacuation warning, he will
gencrate a panic flight. On the other hand, the official may be haunted
by the possibility that 1if no sctiecn i3 taken to get pcople to leave,
these persons may beceme the victims of a threatening danger. Either
way the decision is a difficult one if the "Panic’ myth dominates
offlctal thinking.

However, available rescarch cvidence suggests that most anticipated
"Panic' behaviors arce nnt too likely. Poople scldem flee wildly. In
fact, the opposite 1is morc of a problem, that of getting pecple to leave
their homec or naighborheods, even when danger is visible. This was true
for example in Hurricane famille.

Fer reasons we can not detall here, people in general can be
expoeted to react rather w11, rather rationally and with astounding
little disorder and disovganization., Actually in the face eof direct
threat, people morc often than in normal times, arc careful about their
behavior and attempt to think through the consequances of their acts.
Action 1s far lcas impulelve than in everyday life, for when people feel
their lives, those of lcved ones or their preperty is in danger, they
bocome cautious and careful.

It is truc that, during timzs of stress, isclated cases of erratic
or seemingly illogical behavier can be found. Hewever, the overall

plcture 1s ecne of romarkable rationality and order. In gencral, it can
be said that mogst human belngs act in quite controlled and adaptive ways
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in the face of the now and extreme stregses which they face during a
large scale disasteor., The atypical case, which ig the delight of
nowspapermen, should not be confused with the average response, which is,
primarily, what reospoasible organizational officials have to deal with
in cmergencices.

The “looting" myth. “1s notlon seems to be even more deeply ingrained
in the thiaking of pcople and appcars to be based on a Jockyll and Hyde
conception of human beings. If you don't watch them or in a confused
situation, human bezings will break loose. Thus, it is believed looting
is widespread in disasters.

The fact of the matter is just the opposite; looting is extremely
rare ~- almost totally non-existent by rosidents of the arca. Reports
of looting are widecpread. However, actual arrest and report figures
show crime ratos drop. Such rare looting as occurs tends to take place
after the immediate ecmergency period and it is undertaken by non-local
people. To put it biuntly, such evidence ag thore is suggests the minor
looting that ensues often takes placc by nen-local sccurity ferces
brought in mistakenly to prevent it. It is not accidental that this was
on2 of the major rcports that camc out of the Gulf coast after Hurricane
Camille.

In most disasters, sccurlty measures arc rcally very loose -- even
a day or two later 1t is romarlably casy to bypass sccurity. Yat even
ia situations of little or no sccurity, tnere still is no looting. Most
of this 1s duc to the development of a community conscnsus. which we
have diseussed in detail clsewherc.

I do not want to imply total disregard of sccurity. Some is needed
1f for no other reason than the symbolism invelved; also, it is nceded
in later stages of cmergency period although use is mostly in traffic
control. The point I am making is the nced to lFeen a balanced view on
thls matter. There is a tendency to use resources and personncl on this
matter that could “e bettoer used on other tasks.

Tho ‘passivity' imege or vhat I somotimes call the ""Bip Brother” image.
There is a widespread notion that disaster victims arce passive and
docile, that thay avc devoid of initiative and that they have to have
everything donz for them by others, esprcially by organized groups.

The picture basically is onz of impotent individuals waiting almost
childishly for somcone to take carz of them. “izace, the label

"Bipg Brother,” for the general cxpaectation is that disaster victims arc
apathctically dependeant on Big Brother " in tho form of relief and
rehabilitation worlers.

Apaln, i1t might be feolt that the pleture is overdrawn. However,
once movra, it would be casy to document the fact that this Image guides
the thiaking and plaaning of many disaster organimations and their
personnel. Time, moncy, manpower and other resources are directed
towards decaling wit: problems implied by the 'Big Brother'' image. For
instance, axhsustive cfforts are fregquently made to provide emergency
mess housing (which ia this country is almost never uscd by disaaster
vietims), while othor more crucial problems are largcly ignored such as
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tiiz nced for a contralized clearing housc of information regarding
whercabouts and couditions of cvacuated victims.

Ag in the ingtance of the “Panic' myth, the "Big Brother” image 1s
also incorroct., Howevar, In no scnse is tiuis to be taken as in any way
questioning the absolute nead for organizations! activities in disasters
or the fact that such groups carry out many crucilal cmergency tasks.
Ingtead, what I am trying to indlicate here is that the actual problems
of organizations reside clsewhere than in what the Big Brother” image
Implics. The major difficulties that organizations typically have in
major catastrophes ars in other arsas, and planning should be directed
in thoge directions, 1If efforts and resources ara to be most
effectively utilized, they have to be uscd in cenncction with actual and
net mythiczl difficultices.

“hat do we at the DRS sen as tiw real and major problem arcas for organlzations
In disastavs? As favr ag wo ecan tell, they vovelve arouad matters of communicatien,
authorily and cooxdination. This f= not to say that tnsve are problems in thesz
areas alone. Douever, Lif the difficulties that arisc ia such matters wera
resolved, fow ocganizaticons weuld have seriocus froublas in responding to
comaunity-wide cmergencics.

Communications

First of ali, lot wme discuss communicaticn matters. In some rare instances,
commanication problams steom from rquipnent scarcity, cmerge from damaged
facilities cov frem other destruction ¢f the physical means of communicating.
Uewvover, in the vaci auwbor of cases, the probloms arc not in the mechanisms but
in the procoess itself. That is, the physical mcans for communications will be
prasent, buf tihoy will net be uszd in the most appropriate way or will not be
enployed at all., Thus, difficultios in communication arc moro oftan the result of
socfal or groas malfunctionings, wathor than the conscquence of englneering or
teehnleal Liosidowns,

I @ prssible te sce communication difficultices as coxlsting in one of
four diff~raont categories: (1) vithin individual organizations: (2) betweoen
orgacizacicas: (3) from organizations to the public:; and (&) from the public to
orpasizaziong.

fud
B

First »f all, crpanizations have to cormunleate internally; exchange of
informacion has £2 ro on ament tas membevs of the group. Hormally, the
communication syatow is geared o processing and excnanging a cortain amount of
informaticn, Jdowover, in A disastsr, vou gencrally have an cxpansion of staff
momovexys of erpanicrstions. Double shifts may be cmoloyed or veluntzers may be
Incorperated into tho werl: forea., The normal cemmunication system often cannot
take carce of #hv aaditisnal 1pad of information that has to be exchanged be-
causa of the ~dded stafl, Tz a scase, the extyrz demaads upon the internal
communicatior sestem mill frogaently exceed the capabilitics avallable, with
concrquene vetardatioa if not logs of information flow among staff members,

Norsally, toec, communications are supposad to go through certain channels.
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In non-crisls situations, the lines of communicatica from the top to the bottom in
the chain of command and from the bottom to the top, are relatively clear-cut, so
that it 1s fairly obvious who is supposed to got what information as well as where
and when the information 15 to be oxchanged. However, during an cmergency you may
get two, three or even four occupants in the same position normally occupied by
one person. Officials may also takc over jobs ticy do not routinely undertale,

or they may work at emcrgoacy noszitions in the organizational structure. Con-
sequently, the normal channcls of communication sre usually not sufficient to
insure that all relevant information will circulate to and from those pcrsons in
the group who should be inforuned of organizational activitizs.

Difficultics may develop along a sccond dimension, that of communication be-
tween organizations. The reason for potcntial problems here appears to be twofold.
Iz normal, everyday, routine coatact betwocn organizations, much of the interaction
proceeds on an informal basis. Officials will often be talking with known persons,
if not friends. ‘hcn a disaster occurs and there are changes in the organizational
scructurce, the informal basic of communication may not suffice. Contacts may have
to be establishcd and malatained with unfamiliar individuals occupying official
positions in othor organizations.

Furthcrmore, comuunity emergencles typically precipitate relationships be-
twcon orpanizations unot normally in coatact with one another, so that groups have
te forge new links with previocusly unrelated organfzaticns and devolop contacts
they have not had beforz the diszaster. 7This is difficult to do, particularly
under the prossures of a disaster situation, Communications between organlzations
will frequently not procced smoothly under such circumstances.

A third category in which probiems may arisc, is in communication from
organizaticn to the peneral publie. Cne major source of d4ifficulty here is that
what ig meanlngful information to organizational parsonncl eften may not mean
much to people in gencral. This stems from the fact that an official group will
frequently gather detailed information about what is going on, and obtain a
fencral picture of the overall situation. On the basis of that information, the
orpanization will {ssue some adeic:, some Instruction to the general public
wialch, however, will omiz or ignorc in the anncuncement the baclkground and gencral
picture kaown to group officials. For instance, an announcement will be mads to
pcople to lecave a danger arca. That will be tho sum total of the statement:
"evacuate X street or Y nelzhborhood.” The officials issuing the statement may
rnow quite well the limits of tuc cndangored zoneos, and the degree of safety
likely ia different places, but nonc of this will appear in the announcement.,
Thus, the warnod population is forcad into the position of trying to ascertain
vhich are and which axe not the danger arcas, and where it might be safe to
evacuate, Too often organizations which are well informed about emcrgency events
and possibilitica will assur> that theilr public statoments will be as clear to
cveryone as thoy are to themsclvos,

The final category in whileh thorce may be difficultics is communication from
the public to the differeat organizations. Therz seem to be scvaral aspects to
this, After a disastcr, but iz somz situations cven prior to its actual
occurvence, people will bombard eorpanizations with rzquests for aid and information,
They will ask the more visiblo kinds of public groups what should be done, where
certalin talngs can bo obtained, and so forth., A froquent result of thie 1s that
the organizational system for proccssing information will not function as it should.
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The effect of the flood of telephone calls to police departments or hospitals
during emcrgencies in a community is typical. Tha policc or hospl tal switchboard
becomes so overloaded with calls that all communicatien, in or sut of the or-
ganization, is interminably dclayed.

Organizations also find themselves often subject to all gsorts ef new kinds of
requests in addition to being overleaded with requests for normal kinds of aild
and information. Groups will be asked about things which they never or very in-
frequently are asked about. Few organizations are prepared te deal with non-
routine quastions: persons who man switchbeards or complaint desks thus often
find themselves unable to adapt to the new kind of questions.

Generally, problems in the arca of communication ave the most serious ones,
I1f difficulties in this arca ave not solved, there is no great nead to worry about
otter %inds of problems. “apid and acecurate communications are the corc of any
effective organizaticnal recpomsc te cmergencics; without communications other
problems cannct bz solved.

Authority

Somcwhat more bricfly uwow I want to discuss mattevs regarding lines of author-
ity. This is the second major preoblem arca for organizations operating in disaster
situations. However, certain anticipated troubles along this line are rare.

There are seldom any difficulties in maintaining authority within established
groups, In fact, I cannot think of a singlec case which could be used to illustrate
a traditional organization's loss of formal control over its own persomnel. This
does not secem to ccecur, or if it does, it eccurs in so minor a degree that it is of
no practical consequence.

Neither are there many problems that arise from questions councerning which
organizations have authority and responsibility for traditional tasks. For
example, there is necvcr any dispucre er conflict over who fights fircs, repairs
telephonss, or over other tasks of that kind. Such matters are traditional
responsibilities of certain community groups.

However, problems of authcrity during disasters do occur with respect to two
other mattors., Often there arc difficultics betwcen organizations regarding which
greup is rcsponsible for now tasks created by a disaster. For lanstance, who is
responsiblz for and has autherity with regard to search and rescue activities?
Tnis is frequently a problem of major magnitude in many community cmergencies.

Also, authority problcms sometimes arise betwcen cmeorgent groups and more
traditional organizaticng with respect to old tasks. TFer instance, since security
of an area is considered a traditional pollce function, few difficulties arise in
develeping 2 pass syscem in conjunction with such groups as the Natiomal Guard or
Faderal troops. Hewever, it somctimes happens that police and a new city agency
or porhaps even civil defonmse will not fully agree on a pass system. The
traditicnal organization sces cortaim activitics as 1ts responsibility alome, and
dispurcs will occur if new groups ara thought to be attempting ro take over an old
tas's such as that of maintaining security within an arca. Many of the difficulties
gsurrcunding pass systems {and they typically arisc in disaster situations) revolve
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around the issue of who has the authority, the traditional and establiished or-
ganizations or the emcrpeat or newly created groups in the community?

Wnile problems of autherity are generally less serious in conscquence than
problems in the communication arca, they are often mora difficult to solve., In
part, this is so bcocause t-c question of organizational authority involves the
whole fabric of formal and informal power in a community, This is a delicate and
sengitive matter and full of pitfalls for anyone unsophisticated as to the structure
and functioning of proups. Thercfore, it is not surprisicg that authority
problems are difficult to plan for, and equally hard to handle when they do arise
in emergency situations.

Ceordination

I now want to make a very few remarks about the third major problem area
which the DRC has c<xplered. I refer to problems having to do with coordination
and decisicn-making, Thore scems te be at least three different aspects of this
matter,

For cne, organizatiecns frequently have a great deal of difficulty in coordin-
ating the activities of their volunteers. Unless many preparations have been made
beforehand, innumerable difficultics arisc as to what, where and hew volunteers
are to be uscd., Furthermore, most groups find it difficult to mesh the work of
volunteers with the rcpgular tasks of their usual labor force.

It i3 not even casy to plan fer volunteers. VWhatever planning 15 undertaken,
it can rarcly fully prcpare for the quantity and quality of velunteers that
appear., In other words, it is very difficult to anticipate how many and what
kinds of people will volunteer their services te organizations during a community
cmergency.

Coordination betwecr crganizaticns working on common but new tasks is also
diffleult. Even greoups that arc uscd to working together, such as police and fire
departments, way have problems when they try to integrate their activities in a
novel task, such as search and resoue. While policemen and firemen may be used to
looking through a building or two, in the instance of a2 major disaster, having to
scarch whole neighborhoonds, pescs new problems of ccordination and decision-making
between the two oxganizaticns cven though they have worked together before.

Firally, I want to ncto that there are problems arising from matters having
to do with overall! ceecrdination and decision-making, This is uot only an important
matter, but is probably the most difficult problem to handle. Tt is an area in
which there almest incvitably therc are some difficulties.

Soma of the problem stems from the fact that in the typical disaster, at
least four different types of groups get invelved., PRut their very invelvement
creates coovdinatien problems. In some cascs, difficultics in ccordinating every
grougfbeiping in the cmergency can be mere of a preblem than the actval disaster
itself.

What are the groups that gat involved? They are:

1. The rcgular community omergency groups. Thoy include such crganizations
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as the police and fire departments, hnspitals, utilities, etc. In
general, they stick to their traditional or regular tasks, and if they
do that, they have relatively few problems.

2. Standby cmergency groups. They are illustrated by such groups as the Red
Crogs and the Salvation Army. These arc organizations that in normal
times have ¢ 'rtain non-disaster tasks that are carried out by a small
core of professional staff pcorsonnel., At the time of a disaster, however,
these groups nci only cxpand tremendously through the taking on of
voluntcers, but they undertaks new, emergency tasks or functions that
are often quite different from their regular, daily, non-disaster tasks.

3. Voluntary associations such as scrvice clubs, contractors, Boy Scouts
and similar groups. They have no everyday emecrgency structures, tasks
or responsibilities. But during an emergency they tend to take on in a
very selective fashion, new structures and new tasks in connection with
the disaster.

&, Ceordinarving groups. The activities during a disaster of a number of the
threc just mantioned groups, agencies and organizations creates tle nzed
for coordination of their activitics. The consequences 1s the appearance
~- by plan 1o come cascs, by accident in most instances -- ¢of a
coordinating group. This emergent group attempts to bring about overall
coordinatien in the various community rcesponses to the disaster,

Since civil defense -- by design or by accidont -- frequently plays some rolc
in coordination of this naturs, we want now to conzider mere specifically the
operation of civil defense in major community emorgencics. At the local community
level, we may ask what is civil defense, what is its peorceived role in disasters,
and what arc somc of its problems? These and related matters will be discussed in
the paper to be presentced by Prof. Dynes.
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