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Course Title: Public Administration and Emergency Management

Session Title: Organizing Emergency Management Offices










Time:  3 hours

________________________________________________________________________

Objectives

At the conclusion of this session, students will be able to

4.1 Describe and discuss the major views or theories of public sector organization

4.2 Describe and discuss the organization of emergency management offices and agencies 
4.3 Describe and discuss the organization of emergency operations, including the Incident Command System, Unified Command, Multi-Agency Command System, and National Incident Management System 
4.4  Describe and discuss the “political model” of emergency management as a coordination mechanism

4.5  Describe and discuss human resource management issues in emergency management  

________________________________________________________________________

Scope

Overview of the relationships among federal, state, and local government agencies and how they interact in both disasters and the management of major natural and technological hazards, and the relationships among governmental and nongovernmental actors in disaster management. Fits the national emergency management system into the overall framework of the American federal system.

________________________________________________________________________Readings

1. Required student readings: 

Nicholas Henry, Chapters 3, 5, and 9, “The Threads of Organization: Theories,” “The Fibers of Organizations: People,” and “Managing Human Resources in the Public Sector,” in Public Administration and Public Affairs, 11th Edition (Upper Saddle River, NJ: Longman/Pearson Publishers, 2010).  

Frances L. Edwards and Daniel C. Goodrich, “Organizing for Emergency Management,” pp. 39-55 in Emergency Management: Principles and Practice for Local Government, 2nd Edition (Washington, DC: International City/County Management Association, 2007).  

2. Instructor readings: 

William L. Waugh, Jr., “Mechanisms for Collaboration in Emergency Management: ICS, NIMS, and the Problem of Command and Control,” The Collaborative Public Manager, ed. Rosemary O’Leary and Lisa Blomgren Bingham (Washington, DC: Georgetown University Press, 2009). 
William L. Waugh, Jr., and Greg Streib, “Collaboration and Leadership for Effective Emergency Management,” Public Administration Review, Special Issue on Collaborative Management 66 (December 2006): 131-140. 
Doug Goodman and Stacy Mann, “Managing Public Human Resources Following Catastrophic Events: Mississippi’s Local Governments’ Experiences Post-Hurricane Katrina,” Review of Public Personnel Administration Vol. 38, No. 1 (March 2008):  1-19.

3. Additional supplemental instructor readings (optional): 

________________________________________________________________________

Requirements

None
________________________________________________________________________
Remarks 

The division of powers between the federal and state governments has been a controversial topic throughout American history. State officials are often sensitive about federal interference with their prerogatives, such as land-use regulation and building standards, even when federal officials have resources needed at the state and local levels and are trying to offer assistance. Similarly, local officials have been sensitive about state and federal intrusions in areas that are local responsibilities and generally resist any actions that limit local authority. 

American citizens, including the students in your class, may have quite different views on how emergency management issues should be addressed (if at all) by governments and which level of government should have principal authority to make decisions about regulatory policies, preparedness planning, response, recovery, and other issues. Exploring those differences in political philosophy can encourage both a greater appreciation for the American federal system and a greater understanding of the intergovernmental issues that arise in disaster operations.
________________________________________________________________________

Notes to the Instructor

Undergraduate students are likely to have little understanding of the relationships among federal, state, and local governments, particularly regarding the state-local relationship. It may be necessary to provide considerable information on the basic framework of American government so that they understand why local governments have a certain amount of political and legal autonomy when disasters occur, why local officials are responsible for critical hazard mitigation and disaster response activities (rather than state officials), why state officials may find it politically difficult to take over disaster responsibilities from local officials (even if the law says it is ok), and why federal resources cannot be brought to bear until aid is formally requested by state officials. What would seem a simple and logical solution in a disaster operation, such as letting federal officials direct disaster response and recovery operations, may be a violation of the U.S. Constitution and/or statutes and contrary to the principle of state sovereignty. These issues did arise during the Katrina disaster and officials at all levels had to seek legal advice concerning their own authority and responsibilities. This is the system within which emergency managers have to work.
Depending upon the ages and work experience of your students, it may be useful to begin with the basic concepts of organizational design from the classical bureaucratic model of Max Weber to contemporary theories of bureaucratic organization, leadership, decision making, communication, and accountability or control. Deciding how to organize public, private, and nonprofit organizations raises fundamental issues about the nature of man (e.g., McGregor’s Theory X and Theory Y), the nature and value of work, power and authority, and the value of participative decision making and collaborative efforts. If there are fundamental differences in how students view work, leadership, decision making, and participation, those differences can be pointed out as examples of the complexity of organizations and issues that may have to be resolved before an organization can function effectively and before two or more organizations can interact effectively.

If the students have experience in public safety agencies, they may benefit from a more detailed description of the Incident Command System and Joint Command models. The independent study course from EMI (see list of optional readings) includes charts, checklists, and other information on ICS. Charts and descriptions are also available through the International Association of Fire Chiefs web site (http://www.iafc.org).

The suggested reading for instructors in The Collaborative Public Manager challenges the use of ICS and suggests that there may be other ways to manage incidents that encourage collaboration and cooperation.  The chapter might be assigned to students to generate debate on the merits of ICS.
________________________________________________________________________

Objective 4.1
Describe and discuss the major views or theories of public sector organization 
Max Weber’s classic model characterizes bureaucracy as having the following:

· impersonal relationships—officials who are “personally free and subject to authority only with respect to their impersonal official obligations”;

· hierarchy— “a clearly defined hierarchy of offices”;

· division of labor and task specialization—offices with “a clearly defined sphere of competence”;

· merit-based selection for employment—officials “selected on the basis of technical qualifications,” “appointed, not elected,” “tested by examination or guaranteed by diplomas certifying technical training, or both”; and

· merit-based promotion—“‘promotion’ according to seniority or to achievement” (Weber, 1947, pp. 333-334).

Max Weber’s “ideal type” of bureaucracy is not a prescription of what an organizational structure or process should be; rather it is a description of how “modern” organizations were structured in the second half of the 1800s. (He was describing the Prussian army of the 1800s, a highly professional and disciplined organization in comparison with other armies of the day.)

The Weber model has most often been associated with the organization of factories in which tasks are repetitive and routine, workers are unskilled or semi-skilled, and close supervisory control is necessary to ensure efficient and effective work.

The management theories of the Progressive Era, most notably Frederick Taylor’s Scientific Management, suggested that organizations can be rationally structured to ensure that maximum efficiency is achieved. The principal assumption was that there is “one best way” of organizing work and that way can be found through the study of work processes and individual skills and competencies.

Management theorists in the 1930s, most notably Elton Mayo and his colleagues, suggested that the human element is critical. Individual workers respond to incentives (particularly attention from supervisors and coworkers), and the work group has tremendous influence on the productivity of its members.

Chester Barnard went further in pointing out the importance of informal groups in organizational communication, the motivation of individuals, and other critical aspects of work. 

The theorists of the “human relations school” emphasized the importance of individual motivations in the accomplishment of organizational goals.

Management-by-objectives (MBO) and other management techniques were developed to encourage the communication of organizational goals from the top of the organizational hierarchy to the bottom. MBO was a popular management technique in the 1960s and 1970s and some of its elements are still evident in management theory today.

Current organizational theory suggests that, to be effective, communication processes need to be vertical and horizontal—flowing from top to bottom, bottom to top, and across organizations. 

Newer management theories, including Theory Z or Japanese management (Ouchi, 1981), suggest that participation of workers in decision making is to be encouraged and that organizations benefit from it.  Participation is done through quality circles—voluntary groups of workers who meet to solve problems, improve organizational communication, and suggest changes to improve production processes.
More recently, public and private organizations have adopted “quality management” principles and have focused management attention on process and quality, rather than on reward and punishment systems and top-down management by objective methods (Gortner, Mahler, and Nicholson, 1997, pp. 54-55).  
The experiences of “high tech” and highly professional organizations in the public and private sectors support the idea that organizations can be more effective if 

· they are less hierarchical, thereby devoting fewer resources to controlling employees and more to producing goods and services;

· less formal—i.e., relying less on rank and status to define roles within the organization—thereby facilitating communication among executives, managers or supervisors, and employees and between those within the organization and their customers outside the organization;

· more sensitive to the needs and preferences of employees—i.e., more personal—thereby minimizing outside influences (e.g., family concerns) that may reduce productivity and increasing the level of job satisfaction so that employees will work harder; and

· more willing to let employees participate in decisionmaking, thereby letting them “invest” themselves in the organization and feel greater “ownership” of the products and services being created.

How a public organizations are structured

· is often determined in the laws that created the organization, and officials may be limited in their authority to change those structures;

· may be a reflection of the personality of the “founder” or first leader (see the classic study of the U.S. Forest Service by Herbert Kaufman, The Forest Ranger, Johns Hopkins University Press, 1960); or

· may be a reflection of the organizational culture, i.e., the dominant views of authority, control, and other values and norms.

Organizations can be very complex, with dominant cultures and many subcultures, formal and informal structures, and conflicts over goals and means.

The classic bureaucratic structure, as described by Max Weber, is still the dominant model among military, law enforcement, fire service, and similar organizations, but it is rarely found among medical, educational, planning, legal, nonprofit, research and development, “high tech” business, scientific, and community-based organizations. 

The legal bases of many public organizations do not permit flexibility in structure or process; therefore many are far less open and participative than their private- and nonprofit-sector counterparts.

The classic bureaucratic model has been criticized for at least half a century for being inflexible, slow, and unable to deal with nonroutine demands.  [Herbert Simon’s critiques of bureaucracy can be found in many public and business administration introductory textbooks.]

Intra-governmental relations are affected by differences in organizational structure and culture, with officials in similar organizations generally finding it easier to communicate, coordinate programs and other activities, and trust one another.

Organizations typically involved in disaster operations range from strict hierarchical, highly disciplined military and fire service organizations (so-called “command and control” organizations) to very loosely organized, participative nonprofit volunteer organizations. The differences can complicate communication, cooperation, and coordination and can cause serious conflicts that interfere with collaborative efforts between the two types of organizations.

Working together in disaster exercises, as well as in actual disasters, helps officials identify organizational problems that may affect communication and cooperation, so that they can be overcome or at least anticipated. 

Intra-governmental relations are also more effective when officials are personally familiar with one another and have worked together recently. 
Familiarity facilitates communication, but a more important effect of it may be that it encourages trust among officials that will facilitate cooperation.  Trust is an essential element in collaboration.
__________________________________________________________________

Questions to ask students:

1. How would you describe the organizations where you work or where you go to school? How many levels are there in the organization, how much status do executives or administrators have, how much specialization is there among the offices or departments, etc.?

2. How important is it that employees participate in decision making? What is to be gained?

3. Why might it be difficult to consult with employees or to involve them in decision making during an emergency?

4. How easy is it to communicate effectively with one’s supervisor, one’s supervisor’s boss, and the head of the organization? Do status and hierarchy make it more difficult to talk to someone?

Objective 4.2

Describe and discuss the organization of emergency management offices and agencies 
Emergency management agencies and offices in the United States range from one-person operations with no technical or clerical support to large, highly specialized agencies with state-of-the-art information technology and highly training personnel.  
Some agencies have no paid staff, no budget, and no administrative support.  The emergency manager may be an unpaid volunteer.

Many emergency management offices are filled by firefighters or police officers or general administrators who have other responsibilities in addition to emergency management.  They may be very experienced and very capable, but the emergency management mission is secondary to their primary mission.  

It is the unevenness of capabilities that complicates emergency management.  Some agencies are very capable and some have little or no capacity.

The common wisdom is that emergency management agencies need the requisite personnel and capabilities to address the needs of the community.  FEMA’s guidelines in the 1980s recommended that communities have one professional emergency management staff member for every 100,000 residents and one clerical staff worker for every three professional staff (Edwards and Goodrich, 2007: 44).  Few communities, even large cities and counties, meet that guideline.  

Because many emergency management agency personnel are political appointees, there are issues about appropriate professional education and training, experience, and commitment.  Appointments may be based upon criteria that are not related to emergency management.

In a small agency, emergency management personnel may also be emergency responders and may have to fill two or more emergency management roles.  

In a large agency, the director’s responsibilities include budgeting, human resource management, and other administrative tasks.  Navigating the politics of the budgetary process and finding the requisite resources to address risks in the community requires a competent politician, as well as an administrator and emergency management generalist.  

Since the end of the Cold War, emergency management has become less military oriented and more focused on the broad range of threats to the community.  The all-hazards approach means that the office has to be flexible enough to adapt to new threats.  

Thomas Drabek’s classic monograph on The Professional Emergency Manager (1987)  concluded that the most important skill for emergency managers is interpersonal skills, rather than technical skills.  The ability to interact effectively with the public, other officials, and the media is critical.  The successful emergency manager can work with public, private, and nongovernmental sector agencies.

The new emphasis on collaboration in public administration and the identification of collaboration as a fundamental principle in emergency management further reinforces Drabek’s conclusion.

The common wisdom concerning emergency management offices is also that they should be located in close proximity to the chief executive’s office so that they will have visibility, access to resources, and, most importantly, access to the leadership.  Being located in a line agency, such as the public works department, may not provide the requisite visibility and authority for effective action.  

This is why FEMA’s location in the Department of Homeland Security, rather than being an independent agency, became such a big issue after the Katrina disaster.  The Post-Katrina Reform Act addressed that issue and has helped assure that the FEMA administrator will have direct access to the President in an emergency.  That access, however, is dependent upon the support of the Secretary of Homeland Security, the official to whom the FEMA administrator normally reports.

________________________________________________________________________

Questions to ask students:

1. Why is it important for the emergency manager to have direct access to the chief executive?

2. Why are interpersonal skills more important than technical skills for emergency managers?

3. Is it realistic to expect that all emergency management offices will have one professional staff member per 100,000 residents and one clerical staff member per three professional staff?

4. Why is collaboration with other agencies and organizations critical in emergency management?

________________________________________________________________________

Objective 4.3
Describe and discuss the organization of emergency operations, including the Incident Command System, Unified Command, Multi-Agency Command System, and National Incident Management System 

Within governments, the chief executive officer is most often the individual responsible for coordinating emergency operations. That is usually the governor, mayor, city manager, or chairperson of the city or county commission. At the federal level, it is the president. 

There are usually legal provisions for the chief executive officer to designate a representative to act in his or her behalf during emergency operations. It is usually the head of the emergency management agency or office, but it may be a public safety official such as the police or fire chief, the adjutant general of the state’s National Guard, or some other official.

There are usually legal provisions for the designation of a lead agency to coordinate the efforts of other agencies within the government.

As long as disasters are small and involve few jurisdictions (governments), control and coordination are relatively simple.

As soon as more than one or two emergency response agencies become involved, whether it be two fire departments or a fire department and a police department, control and coordination become more complex. 

Governments frequently create interagency task groups and interagency liaison officers to facilitate communication and cooperation across agency boundaries. 

Governments frequently identify lead agencies to coordinate multi-agency operations. 

For example, under Presidential Decision Directive No. 39, the Department of Defense (DoD) was designated the lead agency for “crisis management” for terrorist threats involving “weapons of mass destruction.” PDD 39 specified that DoD responsibility was temporary and, in 1998, lead responsibility was reassigned to the Federal Bureau of Investigation. 

FEMA is the designated lead agency for “consequence management,” i.e., responding to the effects of such weapons.

Within the fire services and other emergency response organizations, mechanisms have been developed and have been widely adopted to facilitate the coordination of efforts when they involve many units within one department or more than one department.

The Fire Ground Command System was created by Chief Alan Brunacini of the Phoenix, Arizona, Fire Department in the early 1970s to provide coordination of units in fighting structural fires. While its application has been expanded to include other kinds of disasters and more emergency functions, it has largely been a model for smaller fire applications (Morris, 1992).

By contrast, the Incident Command System (ICS) was developed in California to address coordination problems that arose during a series of major wildfires in 1971, and was oriented toward larger, multiagency operations.  (See Appendix A)
Due to the difficulties coordinating multi-jurisdictional responsibilities during the wildfires, Congress funded a study to identify and address the major organizational problems.

The U.S. Forest Service and representatives of state and local fire departments participated in the FIRESCOPE (Fighting Resources of Southern California Organized for Potential Emergencies) Program and identified the following problems experienced during the fires:

· lack of a common organization;

· poor on-scene and interagency communications;

· inadequate joint planning; 

· lack of valid and timely intelligence;

· inadequate resource management; and

· limited prediction capability (Irwin, pp. 135-36).

The design criteria established for the new management system were that it should be

· effective in facilitating operations for single jurisdictions and/or agencies, multiple agencies within one jurisdiction, and multiple jurisdictions and/or multiple agencies; 

· adaptable to a broad range of disasters and emergencies; 

· adaptable to new technologies;

· adaptable to small and large disasters;

· based on common structures, terminology, and procedures;

· implementable with minimal disruption to existing procedures; and

· simple to learn, use, and maintain (Irwin, p. 137).

The ICS was based on the following management concepts:

· agency autonomy—to ensure that the system does not violate the jurisdictional responsibilities of individual agencies;

· management-by-objectives—to ensure that there is a clear set of realistic operational objectives and that they are communicated to all involved;

· unit integrity—to ensure that agency or unit personnel are kept together, so that accurate records can be kept concerning work time and communication will be more effective;

· functional clarity—to ensure that tasks are clear.

The number of personnel supervised by a commander, section chief, branch director, division or group supervisor, or unit leader/manager is usually kept to five. The small “span of control” makes it easier to communicate with subordinates and to oversee their work.

The command component of ICS is made up of the incident commander and his or her command staff, including an information officer, a liaison officer, and a safety officer, if needed.

Subordinate components are the

· operations section, which is responsible for implementing command directives, achieving objectives, adapting plans to meet contingencies, etc.;

· finance section, which is responsible for financial management and recordkeeping;

· logistics section, which is responsible for making sure that needed personnel, equipment, and materials are secured with the “service branch”—ensuring that there is communication, food, medical care, etc., for the emergency personnel—and the “support branch”—ensuring that there are facilities, equipment, and other supplies; and

· planning section, which is responsible for estimating resource status, assessing and communicating data on the situation itself, and developing strategies and action plans (Irvin, pp. 142-151). 

ICS also provides for integrated communications and resource management and standardizes a number of forms to facilitate communication.

ICS gained the support of the U.S. Fire Administration and a component in the training program of the U.S. Fire Academy. It was adapted to provide an on-scene management structure for the National Interagency Incident Command System and, through use by the U.S. Forest Service in fighting wildfires nationally, became a standard in the field.

ICS was endorsed by the International Association of Police Chiefs in 1987 and has been adapted to a variety of disaster types. 

In the late 1990s, ICS was adopted as a framework for coordinating intergovernmental and intra-governmental efforts in the national programs designed to address the threat from “weapons of mass destruction.” 

ICS was also adopted by the Environmental Protection Agency for dealing with hazardous materials incidents and has come into broader use for incidents such as the retrieval of potentially hazardous materials following the Challenge disaster.

ICS became the foundation of the National Emergency Management System (NIMS) created after the 9/11 attack and has been mandatory for agencies that receive federal funding.

Most emergencies do not involve more than one jurisdiction, and coordination through a designated incident commander is not complicated. As soon as more agencies and jurisdictions become involved, the “command” or leadership function becomes more complex and a unified command structure is created.

Under the unified command structure, the ICS organization is expanded to include more autonomous units. The multi-organizational effort is coordinated from one emergency operations center, allowing joint planning, the sharing of information, a single source of information for the media, etc.

Under the unified command structure, those agencies with jurisdictional responsibilities and financial and political authority can assign a unified commander to the unified command group. To facilitate decisionmaking, the number of commanders should not exceed about eight.

The unified command structure can also ensure adequate supervision of individual volunteers and incorporate volunteer units and other supporting units into the effort.

ICS was used during the response to the bombing of the Murrah Federal Building in Oklahoma City in 1995 (Tamillow, 1995; Foley, 1995). 

· FEMA sent an incident support team (IST) within hours of the bombing to assess the situation prior to setting up the ICS. 

· When in place, the ICS coordinated the efforts of 11 FEMA task forces, 24 hours a day for 13 days. 

· The effort involved over 600 FEMA personnel and over 1,000 Oklahoma City area personnel. 

· Structures specialists oversaw the rescue and recovery efforts to ensure the safety of the responders in the unstable building.

· Crime scene preservation, evidence collection, and scene security distinguished the operation from other structural failures.

· The Oklahoma City Fire Department, along with the Police Department and Oklahoma Highway Patrol, opened a command post near the federal building. 

· As the number of agencies increased, a Multi-Agency Coordination Center (MACC) was opened at the Myriad Convention Center.  (See Appendix C for the MACS organizational structure).
· The MACC operations center coordinated agency tasks, had a satellite communications link with FEMA headquarters in Washington, and provided a joint information center for media contacts.  
ICS was also the basis of New York City’s response to the 9/11 attacks and the Arlington Fire Department’s response to the Pentagon attack on 9/11.  

ICS has been criticized for being an inflexible bureaucratic structure that may not be able to adapt to new circumstances and there are questions about how scalable the system is for large events or multiple events, such as a pandemic, when there needs to be more than one incident commander.

Disaster operations, particularly for large-scale events, typically involve nongovernmental organizations, private firms, and spontaneous volunteers who may not understand ICS and may well refuse to participate in bureaucratic organization.  They may not recognize the emergency management hierarchy and may not respond to direction by officials who do not have legal authority over them.  In short, some nongovernmental organizations attract people who do not like bureaucracy (Waugh, 2009).  
The emergency operations center (EOC) provides a mechanism for the coordination of emergency operations.

Each emergency response agency may have its own EOC that is the command post for agency policymakers. Agency EOCs collect data from the field, provide information for central decisionmakers, and facilitate communication between agency executives and the incident or field commanders. The EOC helps officials monitor field operations, assess resource needs, and allocate resources.

Local response agency EOCs, particularly in smaller jurisdictions, may also provide support for ICS teams activated for an emergency. 

The emergency management agency (EMA) EOC more typically provides a forum for sharing information between and among response and recovery agencies (which may have their own EOCs), facilitates communication with other agencies and individuals, locates and acquires needed resources, and provides a contact point for public officials monitoring the emergency. The EMA EOC may provide a central public information source and a point of contact for state and federal disaster agencies and officials.

The EOC may be organized using ICS, Emergency Support Functions (ESFs), or both.  An “operations” node or area might include emergency response agencies and agencies performing such operations as search and rescue, emergency sheltering, etc.  The “logistics” node or area might include the local government’s and EMA’s logistics staff and other agencies that provide logistics support, such as retail firms with transport and storage capacities.  [The Alabama state EOC is organized in this manner.]

EMA EOCs normally contain the necessary communications equipment to assure contact with response agencies, television and radio equipment to monitor broadcasts concerning the emergency, facilities to permit briefings of response and recovery agency officials (including nongovernmental organization representatives), food and water for EOC personnel, and other necessary facilities to support around-the-clock operations for an extended period of time.

Larger EOCs may have separate facilities for the media, including areas for press conferences and other presentations. 

Smaller jurisdictions may not need sophisticated mechanisms for the coordination of local emergency responses. Agency personnel may know each other, and communication need not be highly structured. Temporary EOCs may be set up in city or county offices, police stations, fire stations, community centers, or other facilities large enough to house needed personnel and to support their work. 

Because of the need for accountability, particularly when reimbursement for expenditures during an emergency may be sought, more formal communication and documentation of expenditures is necessary. Having an EOC provides a centralized location for recordkeeping and data collection, as well as a centralized location for decisionmaking. 

EOCs are generally set up away from the disaster area to minimize 

1. danger to EOC personnel; 

2. interference with field operations, including the temptation for headquarters officials to micromanage operations; 

3. the likelihood that communications will be disrupted by the disaster; and 

4. distractions for policymakers seeking a broad perspective on the emergency operations.

In summary, each response agency may activate its own ICS and its own EOC to support the incident commander and his or her team. The local governments and the state government may activate their EOCs to support the emergency response agencies and to ensure coordination of resource allocations. A command structure characterizes the ICS and agency EOC operations, because authority is clear and, usually, the number of actors is relatively small. A joint command system is typically command-and-control oriented because there are mechanisms to resolve authority issues, such as a clear lead agency responsible for the operation. 

At the government level (i.e., city or county/parrish, or state), agency authority may be clearly defined by statute or by the chief executive officer—or it may be quite ambiguous. In the latter case, the political model preserves the perogatives of all public, nonprofit, and for-profit organizations involved in the operation. The political model becomes more practical as the number of organizations and governments involved in the operation grows and more important when decisionmaking can benefit from broad technical and political perspectives and when consensus on decisions reduces political and organizational conflict.

Larger, more complex emergencies generally require more resources and broader technical expertise and involve a more diverse set of actors in terms of both responders and victims, and, therefore, more attention to political preferences and organizational values. Different organizations and individuals provide different resources and different approaches to the emergency.

In short, the appropriate model for coordinating emergency response and recovery is dependent upon the kinds and number of organizations involved and the size and cohesiveness of the community.

_________________________________________________________________

Questions to ask students:

1. What are the major issues with Incident Command Systems?  

2. Is ICS an effective structure when nongovernmental organizations, private firms, and volunteers are involved and do not understand how the system operates?

3. Is ICS an appropriate way to organize incident management when no one agency or even level of government has the authority to direct operations?  [This is also a question about whether unified command really works in terms of being based upon collective decision making.]

4. How can nongovernmental organizations, private firms, and volunteers be integrated into a disaster operation if they do not understand ICS and may not be willing to answer to an incident commander?

_________________________________________________________________

Objective 5.4
Describe and discuss the “political model” of emergency management as a coordination mechanism

ICS was created in the early 1970s, utilizing management concepts and theories current at that time. Management theory today suggests a far more participative, consensus-building approach to decision making, including more attention to the political responsibilities and interests of those involved in decision making. 

The classic Weberian model of bureaucracy underlies the ICS concept with a clear hierarchy, unity of command, formal communications, divisions of labor, task specialization, and so on. Such structures are most common in military-type organizations and in assembly-line factories where tasks are routine and decision making can be centralized.

Classic bureaucracies are also common in agencies where discipline is necessary to ensure a coordinated effort. The key to applying discipline, however, is having authority to do so and such authority is lacking in many community networks, such as the emergency management network.

In government administration, executive control or “unity of command” is often far less clear than in the private sector or in organizations with very hierarchical structures. 

For example, within some local governments, there is no single chief executive officer. Executive authority is shared in some cases (e.g., in commission forms of government), limited in many more (e.g., weak mayor forms of government), and hard to locate in others. In some county governments, the “head” of the government is a probate judge who has no administrative responsibilities beyond running his or her court. 

The lack of a single executive officer may result in confusion when there is an emergency or it may encourage a more cooperative and collaborative approach to decision making. 

Current management theory suggests that organizations with unstable task environments need to be much more flexible so that they can adapt to circumstances. 

Disasters, by their very nature, create an unstable environment for emergency response organizations. Emergency plans are very rarely implemented without significant change. Emergency management requires flexibility.

A strength of nonprofit disaster response and relief organizations is their flexibility in providing services. Their eligibility criteria for assistance, for example, tend to be far more flexible than those for government programs and they often address the needs of victims who do not qualify for government assistance for one reason or another. Their resource bases tend to be much more limited, however.

Nonprofit organizations, particularly those that rely on volunteers (like the American Red Cross), have to be more open and participative to ensure that their workers feel “invested” in the effort. 

Differences in organizational structure and culture complicate communication and make cooperation more difficult. There may be significant differences in structures and cultures among units within a single agency, among agencies within a single government, and even among agencies that have the same basic mission.

In terms of organizational structures, decision making processes, communication processes and orientation, and organizational cultures, there is greater variability among public, private, and nonprofit organizations today than in the past.

Organizations have had to become more responsive to their internal and external customers in order to maintain effective and efficient operations, financial support, and political support.

Highly professional organizations today tend to be

· more structurally fluid, changing structures to accomplish specific tasks (e.g., task groups and self-managed work teams); 

· more organizationally flexible, bringing together employees with complementary knowledge, skills, and competencies;

· less hierarchical or even nonhierarchical, permitting employees to have broad responsibilities and more authority to act on their own; and

· more participative and consensus-based, encouraging open communications, shared decision making, and nondirective leadership.

The “political model” of emergency management takes into account the variability among emergency response agencies in terms of their organizational structures, cultures, and value systems and focuses on providing a forum that encourages open communication, sharing of resources, preserving the autonomy of the agencies, and involving all in strategic and operational decisionmaking as much as possible.

For major disasters, in which the number of affected jurisdictions is large and the variety of functional concerns (i.e., medical, environmental, structural, etc.) is large, the “political model” provides a mechanism for reconciling the social, political, and economic interests of those involved in the disaster operation and the victims of the disaster, as well as to coordinating the emergency response and recovery efforts.

_______________________________________________________________________

Questions to ask students:
1. The use of ICS at the site of the bombing of the Murrah Federal Building in Oklahoma City was facilitated by the facts that the building was federal property and the federal government has principal responsibility for acts of terrorism. What might the response have looked like if the disaster was simply a structural failure involving a private or local government facility?

2. What are the advantages of having an emergency management structure based on the “political model”?

3. Debate the merits of each model for small, medium, and large disasters.

_______________________________________________________________________

Objective 4.5

Describe and discuss human resource management issues in emergency management  

Emergency management in the public sector is public employment.  Unless the function is contracted out, emergency management personnel are part of the civil service system and subject to the same rules concerning recruitment, selection, promotion, compensation, retirement, etc., as other public employees.

Civil service systems are changing the United States and not all civil service employees enjoy the traditional civil service protections and benefits, but the rules are generally well-defined.  

“Civil service system” simply means the government’s employment system.  The federal civil service system is highly differentiated in that there are a number of separate systems and not all share the same characteristics in terms of ranks and benefits and procedural rights.  
Generally speaking, emergency management personnel are recruited either through broad position announcements or narrowly focused announcements that may be restricted to residents of the municipality or state.  It is not uncommon for local governments to require senior officials to live within the community.  

Some state and local governments are very professionalized and positions are filled by applicants with clearly defined qualifications in terms of education, training, experience, and certifications.  These are the skills, knowledge, and abilities (SKAs) deemed necessary for the job.  For example, emergency management position announcements in California generally specify that applicants must be Certified Emergency Managers 
(CEMs) to be qualified for senior positions.  The same is true of private sector positions.  

Some state and local governments are much less professional and may not specify particular SKAs for positions.  In fields like emergency management, it is all too common for recruiting agencies to be unfamiliar with the appropriate credentials for professional emergency managers and have to seek model announcements to assure that positions are filled with qualified personnel.  

Recruiting highly qualified personnel is the goal.  The recruiting process can be long and frustrating, however.  Reaching potential applicants requires some knowledge of the professional field.  

Job announcements are posted on the International Association of Emergency Managers (IAEM) website (www.iaem.com) and the websites of other professional organizations.  Announcements are also circulated within the professional community. 

Reaching a diverse audience, including minority and female emergency managers, may take some work.  
Selecting highly motivated and capable new employees requires even more work.  In some professional fields, performance tests may help identify qualified applicants.  In emergency management, the CEM credential may help identify qualified applicants.  Resumes may be graded with scores given for education, experience, and other qualifications.  Finding the right personality to fit into the organization may require an interview.  
Many states and some local governments have veterans preference which means that veterans receive points on their qualifying tests or, in some cases, are given absolute priority.  Veterans preference is one of the reasons why public agencies often have large numbers of former military personnel.  

Nicholas Henry suggests that public sector work has its own appeal and agencies should focus on those applicants who are committed to public service (Chapter 5).  Finding the “energetic, committed bureaucrat” is the goal, but there are other less appealing motivations.  Finding a mix of “locals” and “cosmopolitans,” those who find their motivation within the organization and those who are focused externally is his recipe for a successful organization.  

Henry also discusses the importance of leadership.  Leadership theories differentiate between leaders who are focused on the future and managers who are focused on the day-to-day operations of the organization.  

Leadership development is a critical function of organizations.  Recruiting personnel with leadership potential and providing appropriate development opportunities through training and experience assures continuity of leadership.  Notions of what characterizes good leadership vary from organization to organization.  Strong “command presence” may be the preference in some organizations and proven collaboration skills may be the preference in others.   
The question that will reoccur in this course is what kind of skills and leadership are appropriate and necessary in an emergency management organization.
________________________________________________________________________

Exercise:  (20 minutes)

Have the class list the qualifications they think critical for a senior emergency management staff member. How important are availability 24 hours a day/seven days a week, good health, a college degree, scientific knowledge of local hazards, a CEM credential, and other qualifications?   

________________________________________________________________________

Questions to ask students:

1. How can an emergency management agency recruit a diverse staff of professionals?  What recruitment strategy is best?

2. How should public organizations in general and emergency management agencies, in particular, select the best qualified professional staff?
3. What qualifications should weigh heaviest in the search for a new emergency management director – education, actual disaster experience, administrative experience, or other factors?

4. How should emergency management agencies develop leaders and what kind of leadership is needed?

References

David Cowardin, “ICS, IEMS, and NIIMS: The Evolution of Incident Management,” American Fire Journal (September 1985), pp. 6, 43.

James W. Fesler and Donald F. Kettl, The Politics of the Administrative Process (Chatham, NJ: Chatham House Publishers, 1991).

Stephen Foley, “Incident Management—Successful Utilization at Oklahoma City,” Responder, (July 1995), pp. 36-38.

Peter J. May and Walter Williams, Disaster Policy Implementation: Managing Programs under Shared Governance (New York: Plenum Press, 1986).

Gary P. Morris, “Incident Command: Past, Present, Future, and Merger,” The Voice/ISFSI (January 1992), pp. 13-14.

William Ouchi, Theory Z: How American Business Can Meet the Japanese Challenge (Reading, MA: Addison-Wesley, 1981).

Michael Tamillow, “Oklahoma City Bombing Incident,” Special Oklahoma City Issue (1995), pp. 4-5.

Aaron Wildavsky, The Politics of the Budgetary Process, 4th ed. (Boston: Little, Brown, 1984).

Appendix A


[image: image1.emf]ICS Organization

ICS Organization

Incident Commander

Incident Commander

Public Information Officer

Public Information Officer Safety Officer

Safety Officer

Liaison Officer (s)

Liaison Officer (s)

Operations Chief Planning Chief Logistics Chief

Finance/Administration

Chief

The Incident Commander

The Incident Commander

’

’

s 

s 

“

“

Command

Command

”

”

and 

and 

“

“

General

General

”

”

Staff:

Staff:

Span of control

Span of control

3

3

-

-

7 personnel

7 personnel


Appendix B

[image: image2.emf]Multi

Multi

-

-

Agency Coordination 

Agency Coordination 

System (MACS) Organization

System (MACS) Organization

EOC Manager

EOC Manager

Coordination

(MAC Group)

Communication

Resource 

Management

Information 

Management


Appendix C

[image: image3.emf]Unified Command (UC)

Unified Command (UC)

Unified Command 

Unified Command 

(Fire, police, EMS, etc.)

(Fire, police, EMS, etc.)

Public Information 

Public Information 

Operations Planning

Logistics

Finance/

Administration


