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Sponsored by the OECD ad heoc Group of Bxparte
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* This decument was prepared by a consultant to the ORCD, Dr. John Kososki,
to be used as a basxia for diascuasion at the Workshop. It was
subsequently revised to reflect comments made, and conclusions reached,
at the MWorkahop., Similar documents are being prepared in conjunction
with the related Workshops and these will be used in the preparation,
in the future, of an OECD guidance document on prevention of, and
reaponse to, accidents involving hazardous substancea. This document
does not necessarily reflect the views of the OECD or its Member
countries.
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EROVISION OF INVOMMATION TO TEE PUBLIC

IEFRIDUCTION

The CECD, through ita Environment Committee, has undertaken a project
to improve prevention of, and response to, accidenta involving
hazardous substances. This was in reaponse to a call by Ministers and
other high level cfficials at the DECD Confersnce on Accidents
Involving Hatardous Substances held on February 1988. The body
reasponsible for supervising the work on this project is the OECD ad hoe
Group of Experts on Accidents Iovolving Hazardous Substancea,

One aspect of this project is the development of guidance related te
accident prevention .and response. This will ineclude principles
concerning investments and aid programmes with respect to hazardous
inptallations in non-OECD countries (the guidance will hereinafter be
referred to as the "guidance document™).

As part of the project, two OECD Council Acts have been adopted, which
are binding on DECD Member countries. These are the
“pecision-Recommendation concerning Provisicn of Information to the
Fublic and Public Participstion in Decision-Making Processes Related to
the Prevention of, and Responase tc, Accidents Invelving Harardaus
Subatances" [C(88)84(Final)}; and the "Decision on the Exchange of
Information concerning Accidents Capable of Causing Transfrontier
Damage®™ [C(BB)84(rinal)). These two Council Acta, along with the
conclumsions of the CECD High Level Conference, are available in a
Publication of the OECD entitled Accidents Involving Harardous
Substances, Environment Monograph No. 24. In addition, in 1989 Council
adoptad a "Recommendation on the Application of the Polluter-Pays
FPrineiple te Accidental Pollutien”, -

Tha project alsc includes a number of activities regarding the exchange
of information and experience and the analysis of specific issues of
mutual concern, ASs part of this werk, four OECDH Workshops are baing
held related to the iampue of accident preventisn and responss. Theass
address: management’s role in ths prevention of industrial accidents;
the role of public authorities with respect to prevention; the role aof
labour and provision ofninfo:maﬁion-t§’;h¢ public; and emergency
preparedness and response. It was recognised that in light of the
expertise of participants, these Worksheops provide an opportunity nmot
only for a direct exchange of information but alsoc for obtaining input
into the development of the guidance document. Thus, the drafting of
the guidance document will take inte account the conclusions of the -
Workshopa.

This document was prepared in conjunction with the second Workshop and
deals with provision of information to the public and, in particular,
practical guidance for implementing the Council Decisions on this

subject.
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The preparation of guidance dealing with the provision of information
to the publie will be substantially circumscribed by the two exiasting
Council Acts adopted in July 1988, which are attached as Aannaxes I and
II. The firgt Declsion establishea the general principle that mambers
of the public have a pight to, as wall as a peed for, information about
neighbouring inatallations containing hazardous subatances and should
be allowed to make its viewz known by participating in public authority
decision-making regarding such installations. The Act indicstes that
the potentially affected public should ba supplied, withoyt reguast,
information on the general nature of the installation containing
hazardous subrtances, the possible affects of an accident at such an
installation, and the appropriate behaviour and sufety measuras in thas
event an accident should cccur. Regarding the publie’s right to
information, the Act indicates that additional information should be
made accessible, upon reguest, to afford the inquiring individual
fuller understanding of the nature of the risks® arising from hazardous
substances at these installations and the sbility to participate
effectively in decision-making regarding such installations and in
emergency planning.

The pevopd Council Decision establishes the principle of information
exchange between common border countries having a hazardous installstion
situation that could cause transfrontier damage if an accident were teo
occur. This Decision indicates that thers should exist bilateral
information exchange between public officlals of the countries
regarding the harxard, the sffscted population, emergency preparsdness,
and response. Officials in the “"exposed country™ should provide to all
potentially affected persons within its jurisdiction such information
a8 recaived from a country concerning an extant or planned facility
eontaining hazardous aubstances according to the Guiding Prineiples to
the first Decision.

These two Decisions provided the foundation upon which this paper was
developed. As such, they were taken as requirements to built upon to
facilitacte discusasicns at the Stockholm Workshop concerning their
practical implementation in Member countries. It is to this end that
the following discussion document is oriented.

Thus, remaining sections of this paper deal with how public sfficiale
can fulfill their obligation to ensure that the potentially affected
public receive proper cammunications so thar they are adequately
informed, involved, alerted, and protected from the risks and affects
of accidents involving harsrdous substances,

For this document, "risk™ i= defined as the likeliheod of a apscified
undesired event occurring within a specified period and/or underc
specified circumstances. This definition embodies considerations for
+he underlying hazard(s), the probabilities of abrnormal ccecurrences
regarding auch hazards, and the unfavourable consequences of such

‘ otcurrances.,
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Although the Council Acts do not make these distinctions, the public’'s
need for informatien can be conasidered in four major and distinct
stages. Fiiat, there inm the pre-ingtallation stage, in which the
concarns are focused on facility acceptance, location {or siting), use
of safe technologies and logistic routes and wmemna. Sgcond, there is
the pre-accidant stage (that is, assuwning the presence of an
installation containing hazardous substances), for which the major
information concern ia oriented towards propar cammunity awareness,
preparedness, and response in case of an accident. The thigd stage
accurs at the point of an sccident at which time there are two major
parts of public communication; firar, the rapid and accurate nlerting
of the threatened community antd second, the proviaion of responmse
information to those potentially affected. The fourth stage occurs
following an agcident when communication requirements deal with
intermation regarding the recovery and treatment in the community Zor .
both intermediate and long-tezm effescts.

The format of this document was designed to parallel and track the
Workshop agenda. This approach was chosen in order to facilitate
Workshop discussions even though it means that the text does not follow
the sequential order of the four stages indicated above, The document
at this point is reflective of the Workshop discussion and conclusicons
88 agreed by the participants,

Section B of this document sets® out soms general consliderations;
Section C treats the Reactions of the Public to Information about
Accidents; Section D deals with Alert and Information to the Public
After an Accident; and Section E concludes with Information Conceraing
Harardous Installations Prior to an Accident. The four stages
previously identified are discussed az follows: Stages Une and Iwo in
Bection E; and Stages Three and Four in Section D.

GENERAL CONSIDERATIONS

Effective communication is the key te public underscanding of the
potential adverse affects of possible mxjor acecidents a* planned or
existing installations containing barardous substances and to ensuring
sppropriate action by the potentially affectad public should an
accident sccur. Information concerning the risk relating to such
installations must be shared cpenly and actively and to be effective
should be correct, clear, credible, comprehensive, and ¢onaistent.
railure to commupnicate in this fashion will inevitably lead to damaging
rumours and the emergence of self-appointed ®experts™ to provide input
and comments to the media,

To ensure effective communication, a strategy for an inatallation or
group of installations must be developed to define for all four stages
of the communication process the objectives of providing information,
what information is to be provided to whom, and how to provide
information sffectively. The parties who are involved in the
development of the communicetion strategy, in the drafting of the
messages, and in the provision of the information should not be limited
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- to “planners®™: but should include government officials at different

levels, induatry (managers, workers and thelr representatives), madia,
politiciana, health officials, public interest groupa, smergency
response teams and other experts =a well an members of the general
public. The strategy must specifically address the particular
characteristice of the installationa, the potential accidental releases
and the communities concerned. Flexibility must be built intoc tha
strateqgy, particularly with respect to providing information at the
tims of an accident, in order to deal with unexpected occurrences and
lack of complete information.

There are seven major steps normally followed in the development of an
effective risk communication strategy and programme, namely:

=~ Aspessment of the potential risk situation;

== ldentification of target populaticns;

~- Aspigrment of the communication roles and responsibilitiea;
~~ Identification of the media of communication;

~= Development of the communication messages;

== Implementation of the communication process; and

—~ Teating, feedback, and proceas modification.

The firxst step, aagepoment of the gitustion and its potential risk, 1i»
abaclutely necessary before any of the other sters can be treated (ap
they are all dependent upon such asssamment). The delineation of the
tergeted population in small, isclated azeas may be straightforward,
but in highly urbanised or transient population areas such delineaticns
are not obvious and represent unique problems. The apcribing of roles
and reasponeibilities to public and private officials and other kay
community leaders in designing the communication process is in turn
highly dependent upon the firast two stepa. The many forma and forums
of connecting the caommunicator and the audience concerning the given
risk situation need complete examination in order that the proper {(and
best) media for communication can be identified. Similarly, the
development and then the delivery of the communication megsages viam the
selected media regarding the hazardous situation emanate from sach
pricr atep. Testing and feedback is witally important and needs
fraquent reflection for the modification and "tuning" of communication
to ensure that it is indeead received as intended.

The temporal nature of off-site warehousing installations that provide
for the storage of harardous substances create a difficult and
challenging situation relative to the development of communication
channels, processes, messages, and involvement with the public. The
difficulty arises from the transitory nature of what is centained, how
much is gtored, who is responsible for informing whom and so forth.

It is a premise of the following diacussions that communicatisn with r
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the public relative to potential hazardous substance accidentoe at
installations allows for a "two-way"™ flow of information and therefore,
implies that the public will be involved at all four stages in a
participatory senss as well as a receiving sense., The communicators
goal, therefore, is not simply to alert and reassure citizeans or to

help them understand certain rote procedures during an emergency, but

to produce an informsd public that can participate collahorately in
iong-term planning and decision-making, as well as react intelligently
sand appropriately in the event of an accident. In order to accomplish
this goal, the communications must be bi-directicnal and muat be dynamic.

There are other benefits that accrue when the communication process is
developed this way. First, the communicators receive the prerasquisite
fewdback as to whether the approaches employed in the dissemination of
information regarding riska is, in fact, working. BSecond, public and
company officials will, necessarily, be directed to a more careful
introspection of sclutions on these matters, which will help refine
their approschea in the management of risk. Third, the stature of
public and company officials can be easily elevated in the eyes of the
engaged publie.

successful communication with the public is based on a multi-source
input, is directed at multi-faceted populations and uses a multi-media
approach for dissemination of information.

REACTIONS OF THE PUBLIC TO INFORMATION ABOUT ACCIDENTE

In order to propexly design and develop a process and programme of risk
communication, an understanding of how tha public reacts to such
information is very important. Such understanding ensures that the
communication messages to the targetead sudience(s) are digested,
underatood, retained, and properly acted upon, in particular, to elicit
the appropriate actions during s perieod of emergency. The messages
should be clear, vivid, and provide appropriate and camprehensive
information without being overwhelming. Speclal care should be taken
not to underestimate the ability of the publiec to deal with information
ner to talk down to the public as generally the public can be expected
to follow clear and sensible instructicons. The messages should alao
instill confidence ain the leadership of the responsible officials.
additionally, =fforts should be made to ensure the target audience do
in fact respond appropriately to the messages developed.

Assessment of the public’s reaction to information concerning accidents
at installations containing hazardous substances is part of the testing
and feedback stage of the communication process. This assessment can
be done through empirical studies, whereby researchers survey measage
recipienta to see whether the informaticn is having the deaired effect
{e.g., with respect to pre-eccident information, do the recipients
understand the nature of the riaks, do they remember what to do in the
event of an sccident, and do they intend to do that or are they likely
to take another action?). Such assezsments should be made for the

\ various target groupa {e.g., the general public, children, teachers,
hospital administrators).
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Another way to assess potential public reaction te information
regarding risk is through the uae of general paycholegical analypis.
Such a psychological approach might include the following
considerations:

— The pipk jdentified needs to be truly and properly portrayed, for

otherwise an "understatement™ of the hazard could lead to a
casual, unconcerned orientation {resulting in unnecessary adverse
consequences) and an “overstatement® could lead to unwarranted
concern and fear and even an inappropriate rejection of facility
due to public preasure;

The populatjon potentially affected needs to be carefully
delineated {covering those particularly susceptible and
senaitive) and the measage needs to be targeted so that all those
potentially affected have adequate, appropriate information
including children, young adults {with children), the aged, the
infirmed, and soc forth. Variations by culture need to be
anticipated in the human reactions to risk communication. Such
differences affect the information that should be transmitted,
for example, between countries sharing a common border, which may
experience a transfrontier accident,

The mesgage needs to be complete and conaidered to be reliable,
ac that it is fully understood and acted upon., In developing the
measage, it ia eritical to recognise how the information will ba
perceived taking into account the needs and streas associated
with an emergency situation. For example, an evacuation order
may require that parents leave an area without first getting
their children from school. Since this is contrary te normal
homan tandencies, the pre-socident information must convines
parenta that their children will be well taken cares of and that
going to the achools will be counter-productive. Empirical
results {complementing this psychological consideration} havae
shown that female parents react differently than male parents in
this regard,

The communication rgles and responsibilities are best assigned to
the persons who enjoy respect, inpstill confidence, have the
prereguisite knowledge and skill, and are widely available in the
community. Due to the technical nature of the topic concerned,
certain pre—identified communicators need to be specifically
trained to understand how to develop information on risks for the
target audiences and to deliver information effectively,
particularly in an emergency. Community and company leaders that
live near the installations may be more credible than those that,
while more knowledgeable, live outside of the "riak rone”.
Workers at the installation should be given an important role in
communication with the general public as they have hands-on
knowledge about the installation and the proceas and therefore
can help in communication planning and serve as credible sources
of information. They have a strong incentive to ensure the
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continuing aafe cperation of the facility and have a vested
interest in protecting themselves snd their families. Mass media
figures, familiar retmil trade owners and employees, clergy and
neighbourhood lesders are all alse ideslly suited for sssuming a
role in the risk communication process.

- Implementation of an effective communication programme requires
co-ordinated involvement of a number of relevant parties, such as
local response officiala, corporate apokespacple, worker
representatives, elected officials, community representstives,
public authorities at =1l levela, health cfficials, technical
experts and the media. The duties of these parties should be
established in the communication stirategy and nesd to bs
carefully orchestrated to ensure consistent and comprehensive
communication, Effective internal communication within the
facility and among the communicators needs to be practiced as it
is a prerequimite for effective coomunication with the publie,

Theae aasessments, both statistical and peychelogical, should be used
when designing and implementing communication systems. The final
communication aystem adopted should be continucusly reviewed and
refined as more is understood sabout human reactions to such information.

The approaches used for risk communication in developsd countries
cannot be transferred wholesals to developing countries. To ensure the
equivalent quality of the communication (i.e., that informaticon is
accurate, comprehenaive and understood) differences in social and
family structures, religious influences, resources limitations and
available technelogies must be taken into account.

ALERT AND INTORMATION TO THE PUBLIC AYTER AN ACCIDENT

The communications a3t and following an accident should be the direct
implementation of those planned and practiced responses dealt with
during the pre-accident atage (See Section E). The effectivenass of
information provided prior to an accident will determine the sxtent to
which the affacted population underscands the warnings and directions
given immediately following an accident and responds approprimtely,
Since warning and response communication needs to be started
immediately following an accident, all neceasmry resourcea must be
available and systems tested in advance 3o the potentially affected
public is able to recognise the warning sigmals and information
provided. This information should be ecmnunicated continuocusly
throughout the emergency, and efforts should be made to check the
understanding of messages as they becomes available. To maintain
credibility, the designated apokesperaon should admit when information
ts not available, avold making promimee that cannct be fultilled, be
the first to give bad news and ensure that actions taken are consistent
with the messages provided., Credibility can be lost within 24 hours of
an accident if information is not forthcoming or is inaccurate and is
very difficult to restore, especially when lost during an emesrgency.

ST
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The information provided at the time of, and immediately following, an
accident must necessarily be adapted and targeted to the situation
encountered, requiring rapid decision making and precise
implementation. If they have not baen planned and practiced, the
comnunicaticns are necessarily reactive and most probably inadequate,
possibly resulting in the unnecessary loss cf property, health, and/or
1ife. EZven under the most carefully plannad and implemented scenarios,
sueh loss may still occur, but the potential reduction and posaible
elimination of sericua loss argues forcefully for the pre-planning of
comeunications for those eventualitiee.

1rn order to aid communications, the medis (repressnting the prime
conduit of information following and accident) should have been
involved in the communication process (prior to the accident) and
provided with relevant background and information by operatora and
response officialas on emergency preparedness and response. They should
also be afforded easy access to those officials with relevant
information following an accident.

At tha Time of an Accident

Thera are many variables that may intersct at the time of an accident
for which there will be a need to adspt the communication mesaage (a)
and mean{s). Consegquently, the communication programme needs to ba
very flexible, while allowing for rapid deployment. As an exanple, the
amount of s hazardous release iay require diffsrent responses and
therefore diffsrent communications. If the release occurs during the
day versus at night, during a work day versus a non-work day, with
school in semsion versus not in session, etc, will require carefully
considersd but different communication responses for alerting and.
informing the public. In addition to time-of~day and type-of~day
variables, wind directions and speed (for air release accidents) have
critical impact on the area most likely affected and best routes for
evacuation, Accidents that occur due to or correlated with natural
dipasters (i.e., flood, utility interruptions, etc.) could have a
compound affect in potential risk and alsc be disruptive to normal
communication processes and planned responses.

The fundamental problem of this stage relates to the identification of
which of tha many communication approaches that could succasafully work
should be employed in a given situation. To be effective, this
decision sahould be clearly delineated and practiced prior to an

aceident. Consegquently, one of the challenges in the design of »

communication atrategy for the accident stpge has to do with the amount
and degree of variability that is built inte the delivery process.
Clenrly, the asbility by which the public can and will properly react to
such variability in receiving and comprehending information needs toc be
fed into the design process itself. To minimise confusion during an
emergency, the mechanism for cbtaining and delivering information
should be as clear as poasible and upe, to the extent practical, known
and existing channels. New and emerging technologies can help in
dealing with this need for variability (e.g., decision support systems,
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advanced signalling snd warning systems, activated routing directions
and pre-planned public messages ambadeled in traffic systams) &s well an
in some of the more standard approaches {radic broamdcast, repsrved
fraquencies snd telaphone number for information, deployment mnd
distribution of specially protected smergency management personnal).

Communication planners need to consider the type of zignalling
mechanisms to use, for exampls, whether to uaé & aingle warning/
signalling mechanism to alert the public to =n accident or a
multi-tone, multi=-sound mechanism that provides for inclusion of
desired response actiocns and other information. At a minimum, the
pre—established evacuaticon routes to be used following mn accident need
to be announced through the preferred communication channels and
traffic officinla need to be dispersed for routing purposes,

Tollowing an hccldant

The communication reguirements during the gL;gg_jgllg!ing_;ng_gggiﬂgng
are possibly less critically time dependent {although, there are some
situations dealing with highly contaminated food and water that could
potentially linger and pose a econtinuing threst or that necesaitate
quick emergency treatment relative to an exposurs) and, therefore, take
on a differsnt nature from thope at the accident stage.

Generally, the information needs following an accident involve two
major areas. rizpgt, the potential long=-term chronic health or mental
effects {dealing with the varicus aspects of human, environmant and
econamic suffering) resulting from a very serious sccident. In this
regard, the following information should be developed for the preas to
allow the mass mediam and the community full knowledge of the event!

== What occcurred (the name of the chemical released, the amount
released, the time and duration of the release, how the material

was released};

== Posaible chronic or acute health effects and advice about medical
attention!

-~ Emergency shelter and treatment center locations;

-~ The status of the event (e.g., if evacuation occurred, is it safe
to return, any continuing problems, etc.T);

—- What the public should do to take protective action and avoid
furthayr exposure; and

—= Where and who to call for additicnal information.
Specific care should be given to also providing information related to

the paycholegical, accial and economic impacts and legal implications
of the accident on victima, their families and the community.

— ‘ﬁ------unni
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The information should come fram a reliable and credible public
spokesperson, who has been designated ahead of time and who has a
designated backup in case of unavailability at the time of the accident.
This spokesperson should be available to the press and should provide
updated information regularly on what the publie should do.

Second, the information may need tp deal with the potential loas of
trust relative to the accident-causing facility and toc the responses of
both private and public officials having responpibility for scsident
prevention and/or notification and containment. 1In ordex to minimise
such potentiml loss of trust following an accident, explanktory preas
releases and official letters/write-ups should be available, with
follow-up community discussions about:

-~ What went wrong and how to prevent a rscurrencs;
~= Who was responsible;
~— What should have happened;

—— what new and different measures will be taken in the future in
terms of prevention, preparedness, and response; and

—— How risk communicatiens will be changed and improved.

1f loss of trust does occur, apecial long-term and expenaive afforts
may be necessary before pre-aceident trust can be re-established.

Experience with an accident and its associsted communications should be
studied so as to take full advantage of the experience in modifying and
devaloping other cammunication programmes in other communities
similarly at risk, Multi-national companies and international
organisstions are useful vehicles for extending these experiences
across country bordera,

The pre-sjte and pre-accident stages are coverad in this section.
Although these stages are distinctly separate, they are similar in that
communication approaches and messages deal with posaibilities, risk
potentiala, and eventualities and with proper response plans,
preparations, roles, and responsibilities. The derived solutions teo
each of the seven communication steps with regard to the pre-aite atage
may be decidedly different from those of the pre-accident stage. It is
apparent that the potentially affected population is different for
these two stages and ac are the motives and actiona of the public and
private officials. Conseguently, so must the communication roles,
medis, meassges and implementation be necessarily different as well as

the use and emphasis placed on aundiencae feadhack and participstion.
Tranafrontier border situations between countries cause event greater

differences among these seven steps, all of which need special

i consideration. I




