Session No. 8

Course Title: Principles, Practice, Philosophy and Doctrine of Emergency Management

Session 8: Coordination in Emergency Management
Prepared by: Lucien G. Canton, CEM
Time: 3 Hours
_____________________________________________________________________________________
Objectives:
8.1 Define the principle of Coordination.
8.2 Identify the characteristics of successful coordination.
8.3 Describe the strategic use of coordination in developing and implementing an emergency management program.
8.4 Describe the tactical use of coordination in disaster operations using action planning.
8.5 Describe the tactical use of coordination in disaster operations using incident management and mutual aid systems.
______________________________________________________________________________

Scope:
This session is designed to help the student understand the principle of coordination for the profession of emergency management.  It begins with a definition of coordination and an examination of research findings on the characteristics of successful coordination. The course than demonstrates practical applications of the principle of coordination in the development and implementation of an emergency management program and during disaster operations.
Readings:

Student Reading:
Canton, L. G. (2007). Emergency Mangement: Concepts and Strategies for Effective Programs. Hoboken: Wiley Interscience. Chapters 4, 8-9 

Choi, S. O. (2008). Emergency Management: Implications from a Strategic Management Perspective. Journal of Homeland Security and Emergency Management.

McEntire, D. (2007). Disciplines, Disasters and Emergency Management: The Convergence and Divergence of Concepts, Issues and Trends from the Research Literature . Springfield: Charles C. Thomas, Publisher Ltd.  Chapter 14
POEM Working Group. (2007, September 11). Principles of Emergency Management. Retrieved August 14, 2009, from FEMA Higher Education Program: http://training.fema.gov/EMIWeb/edu/emprinciples.asp
Waugh, W. L., & Tierney, K. (2007). Emergency Management: Principles and Practices for Local Government. Washington DC: ICMA. Pages 50-53, 60-64 
Instructor Reading:
Auf der Heide, E. (1989). Disaster Response: Principles of Preparation and Coordination. St. Louis: C.V. Mosby Company. Chapter 7
Bell, B. (2007, July). Success Stories: EMAC Education Pays Off. Retrieved October 13, 2008, from EMAC Web: http://www.emacweb.org/?1540

Bell, B. (2007, May). The Emergency Management Assistance Compact – An Introduction. Retrieved October 13, 2008, from EMAC Web: http://www.emacweb.org/
Buck, D. A., & Augirre, B. E. (2006). A Critical Evaluation of the Incident Command System and NIMS. Journal of Homeland Security and Emergency Management .

Drabek, T. (2003). Strategies for Coordinating Disaster Responses. Boulder: Natural Hazards Research and Applications Information Center. Chapters 4 & 7
Lindsay, B. R. (2008). The Emergency Management Assistance Compact (EMAC): An Overview. Washington DC: Congressional Research Service.

Moynihan, D. P. (2007). From Forest Fires to Hurrican Katrina: Case Studies of Incident Command Systems. Washington DC: IBM Center for the Business of Government.

Oyegbite, K. (2005). What have we learned? Coordination. Prehospital and Disaster Medicine , 471-474.

Quarantelli, E. (1997). Research Based Criteria for Evaluating Disaster Planning and Managing. Newark: Disaster Research Center.
US Department of Homeland Security. (2008). National Incident Management System. Washington DC: US Department of Homeland Security. Component IV, Tab 8
Handouts:

Optional Exercise

Reflection Paper

Disaster Coordination Strategies

ICS Management Characteristics
______________________________________________________________________________ 
General Requirements
_____________________________________________________________________________________
1. In preparation for the session, the professor should review the session materials and slide presentation and be conversant with the material included in the student readings.

2. The professor should read the professor readings to understand the context of the material covered in the session. The professor should have a strong understanding of the Incident Command System required under the National Incident Management System, particularly in relation to the underlying concepts and system characteristics.
3. Review the section of the Principles of the Principles of Emergency Management monograph that discusses the principle of coordination. The professor should be fully conversant with the entire document in order to emphasize the interconnectivity of the principles. Coordination is strongly linked to the principles of collaboration and integration. The professor should take every opportunity to reinforce this connectivity.
4. There are suggestions for using case studies within the session. The professor will need to research and prepare any case studies used in the session. Wherever a case study is suggested, there is a reference for an example. The professor may either use the suggested case study or may substitute a more relevant one. 

5. The professor may wish to consider inviting subject matter experts to serve as an expert panel during the session. Suggestions for subject matter experts are local emergency managers and/or FEMA or DHS staff familiar with NIMS.
6. While the session will consider current US emergency management doctrine as espoused by the Department of Homeland Security, care should be taken to use this material as an illustration of the principle of coordination. The session is about the underlying principle; it should not be solely a discussion of ICS.
7. An optional exercise and reflection paper assignment are included in the handouts for use by the professor.
8.1 Define the principle of Coordination

I. People performing emergency management duties are frequently called “Emergency Management Coordinators”. NFPA 1600 calls for the creation of a “Program Coordinator”. Emergency managers will usually state that there role is one of coordination. However, when asked to define exactly what that means, many emergency managers really can’t do so nor can they point to specific methodologies that they use to achieve coordination. Ask the students to define what coordination means to them.

a. Random House dictionary: “harmonious combination interaction”.
b. The Principles of Emergency Management defines the Principle of Coordination as “emergency managers synchronize the activities of all relevant stakeholders to achieve a common purpose”. 

II. Coordination sounds very similar to integration. Indeed, the same mechanisms used to achieve integration are used to foster coordination. Ask the students to distinguish between collaboration, integration and coordination.
a. Collaboration fosters relationships. It creates the context that is essential for successful integration and coordination.
b. Integration also speaks to context. It ensures that the plans and activities of various actors are mutually supporting.

c. Coordination takes the relationships developed by collaboration and the mutually supporting systems of successful integration and focuses them to achieve specific goals. In other words, it translates context into action.

III. One could make the argument that coordination is actually a process or methodology rather than a principle. Have the students comment on this issue.

a. One can build successful relationships individually rather than collectively. One can also force integration through standards and legislation with no guarantee of interoperability among various stakeholders. In essence one can have collaboration and integration without coordination.
b. The reverse does not hold true, however. Coordination can only take place within the context of collaborative relationships and the very act of coordinating fosters successful integration. Failure to coordinate means failure of the emergency management program and the three principles of integration, collaboration, and coordination are inextricably linked.

IV. The actual process of coordination is based on general management theory, particularly management by objectives. It requires a strategic planning process intended to align the independent activities of stakeholders to achieve a shared vision. Strategic planning is also a requirement under NFPA 1600 and the EMAP Standard.

V. Linking coordination with a strategic planning model offers significant potential benefits to the emergency management program. Have the students discuss the benefits to the strategic approach as described by Choi in their assigned reading.

a. Forward thinking

b. Capacity Building through Organizational Learning and Adaptation

c. Goal Identification and Achievement through Leadership and Commitment

d. Professionalism and More Funding

e. Increased Public Support and Accountability

8.2 Identify the characteristics of successful coordination

I. Ultimately, the effectiveness of coordination is determined by achieved results. For emergency managers, it can be difficult to identify metrics because the success of a disaster response is influenced by many variables and may be highly subjective. However, there are indicators that suggest that effective coordination leads to successful response.

II. In Strategies for Coordinating Disaster Response, Drabek identifies five types of coordination strategies and 26 specific strategies. )Distribute the handout “Disaster Coordination Strategies”.) He notes that managers who used the largest number of these strategies guided the most effective responses. Further, those managers who consistently used most of these strategies had used managerial strategies to promote interagency coordination and participated in frequent exercises with core agencies. (See Drabek, Chapter 7). 
III. Drabek also noted that improvisation was higher during response in those communities that did not seek to promote interagency coordination.  In other words, failing to coordinate beforehand led to a greater need to improvise at the time of a disaster and a less successful response.
IV.  Effective coordination requires a systematic approach. To understand this need and identify potential methodologies, one must look to business management theory. In fact, the process discussed previously in the session on integration is based on the strategic planning model used in business.
V. At the core successful coordination is a business management process known as management by objectives or MBO.  First popularized by Peter Drucker in his 1954 book The Practice of Management, MBO is process of aligning goals and objectives within an organization. Rather than trying to manage all components of a complex project, MBO allows the emergency manager to seek agreement among stakeholders on end results and then ensure that those results are achieved by monitoring the progress of performance objectives.
VI. However, goals and objectives are not ends in themselves. To be effective, MBO must be culturally aligned with the organization within it operates. Further, it must engage stakeholders and provide them with an understanding of the strategic picture. Use this to reinforce the principle of collaboration.
VII. The National Managers Association uses a four step model to implement management by objectives:

a. Planning – This does not refer to actual emergency planning but rather to the making of initial decisions. In this phase, one establishes context and identifies vision, mission and goals.

b. Organizing – Based on the goals, the management team next identifies the performance objectives needed to achieve those goals and assigns those objectives and their subordinate tasks to action agents.

c. Directing – The management team ensures that objectives are being accomplished by monitoring milestones, identifying and eliminating obstacles, and providing assistance as necessary.

d. Controlling – In the final phase, performance is measured against metrics identified in the Planning and Organization phases. The results are then used to begin the process again.

VIII. The four phase model allows for a systematic approach to coordination that continually recycles itself. That is, new strategic plans consider the success or failure of previous plans, thereby allowing both continuity and accountability in the emergency management program.
IX. A key element in the use of the strategic planning model is the use of performance objectives. Performance objectives create accountability by clearly identifying what must be done, who will do it, the resources required and the metrics for measuring success. It creates a method for measuring forward progress or identifying barriers to progress.

X. Successful coordination can be characterized by a systematic, forward-looking approach that builds on established relationships and systems.

8.3 Describe the strategic use of coordination in developing and implementing an emergency management program.

I. Recap the importance of the principles of coordination and integration to the identification of and relationship building with stakeholders. Stress the importance of having developed a documented system (i.e. the administrative plan) for decision making and conflict resolution.

II. An initial task in developing coordination is the development of a vision for the emergency management program. This vision must have two critical characteristics:

a. It must be acceptable to all stakeholders in the emergency management program. Since the vision defines the desired end state of the program and will serve to align all elements of the emergency management program, it is essential that all stakeholders be in agreement as to what the program is trying to achieve.

b. The vision must be perceived as adding value to the community served by the emergency management program. Since the vision will be used to integrate the components of the program with other community activities, it is vital that the vision be culturally aligned with community values and serve as a logical extension of the community’s risk management strategy.

III. The Principles of Emergency Management suggests the following vision for the emergency management program: 

Emergency management seeks to promote safer, less vulnerable communities with the capacity to cope with hazards and disasters. 

a. Have the students critiques this proposed vision statement. Ask them to identify how it could be modified to make it more relevant to a specific jurisdiction.

IV. Closely aligned with the vision is the mission statement. One should take care to distinguish the mission statement for the emergency management program from that of the emergency management organization. The two are not synonymous as the program mission statement applies to the overall program, which includes stakeholders, not just to the single organization.
V. Additionally, the mission statement must be closely tied to the vision for the emergency management program.  In essence, the vision statement states what the program is trying to accomplish while the mission states how it will done. Accomplishing the mission should fulfill the vision. (See Canton, Chapter 4 for examples of good and bad mission statements)

VI. The Principles of Emergency Management suggests a generic mission statement for the emergency management program:

Emergency Management protects communities by coordinating and integrating all activi​ties necessary to build, sustain, and improve the capability to mitigate against, prepare for, respond to, and recover from threatened or actual natural disasters, acts of terrorism, or other man-made disasters. 

a. Have the students discuss whether this mission statement will fulfill the mission the developed above and what changes they would make to it.
VII. While the vision and mission statements define the parameters of the emergency management program, the real work of coordination comes in the development of goals and objectives. The emergency management advisory group should begin by developing an overall strategy as to how the community will deal with disaster. This should not be confused with the strategic plan that is the end result of this process.  The strategy is an attempt to define concepts while the strategic plan is geared towards implementation of those concepts.
VIII. In developing strategy, a crucial planning element is the risk faced by the community. The professor should use this opportunity to reinforce the principles of risk-driven and progressive. Based on the risk assessment, the emergency management advisory group must decide on an appropriate mix of mitigation, response, and recovery options. Once this mix is agreed upon, the group identifies the resources (e.g. equipment, personnel, training, legislation, funding, etc.) needed to implement this strategy. This set of resource requirements is the group’s preparedness strategy, i.e. it defines how the group will prepare the community to respond in the way laid out in their overall strategy.

IX.  The preparedness strategy is, in effect, a series of broad goals that implement the agreed upon strategy.  To meet these goals requires the development of specific performance objectives that can be used to measure progress towards implementing the strategy. 
a. To be effective performance objectives must be specific and measurable. This means they must be unambiguous in assigning an action agent and specifying the tasks to be accomplished and the metrics for determining success. An often neglected part of strategic planning is the allocation of resources needed to accomplish the objective to the action agent.
X. Referring back to the management model discussed above, developing the strategic plan accomplishes the first two functions of planning and organizing. However, a major task for the emergency manager is the function of directing. This is the onerous task of making sure that work is progressing on the objectives. This can be accomplished by setting milestones and/or requiring periodic progress reports and taking appropriate action when things are not progressing as planned. It is important to make use of the advisory group in this process to either provide additional resources or to help resolve problems.

XI. The final management task, controlling, is an assessment of how well the performance objectives were met. This can be a quantitative assessment (e.g. the task was or was not completed) or a qualitative assessment such as using an exercise to test how well new skills were learned. There will always be tasks that could not be done either owing to changing circumstances or unexpected lack of resources and the advisory group will need to modify the strategic plan accordingly.

8.4 Describe the tactical use of coordination in disaster operations using action planning.

I. Management by objectives and the strategic planning model described above are core concepts for the principle of coordination. In addition to guiding the development of the emergency management program, these concepts also serve to coordinate tactical activities during actual disaster operations.

II. A key function in coordinating disaster operations is the use of action planning. In essence, action planning is a scaled-down version of the strategic planning model. NIMS doctrine describes five phases of the planning process:
a. Understand the situation

b. Establish incident objectives and strategy

c. Develop the plan

d. Prepare and disseminate the plan

e. Execute, evaluate and revise the plan

III. Have the students compare these five phases to the strategic planning model. There should be a close correlation between the two. Emphasize the cyclical nature of both models, i.e. assessing results is an integral component and serves as the starting point for the next cycle.

a. Understand the situation - Planning

b. Establish incident objectives and strategy – Planning

c. Develop the plan - Organizing

d. Prepare and disseminate the plan -Directing

e. Execute, evaluate and revise the plan – Directing/controlling

IV. The principles of integration and collaboration are also operative in disaster operations. These two principles establish the context in which the planning must take place. They affect whether or not the right players are present and define the relationships among stakeholders. Within this context, action planning identifies the objectives that must be accomplished within the operational period and identifies what will be done and by whom it will be done.
8.5 Describe the tactical use of coordination in disaster operations using incident management and mutual aid systems.

I. As noted in the discussion of integration, emergency management operations can be significantly enhanced through the use of a systematic approach. As an example of such a systematic approach, that session considered the National Incident Management System (NIMS). A key component of NIMS is the Incident Command System (ICS).
II. Review the history of the Incident Command System with the students (see Auf der Heide, Chapter 7). Emphasize that ICS was developed as a management system not an operational structure. That is, development of the familiar ICS organizational structure was secondary to the identification of concepts and system characteristics. (Note that the concepts and systems characteristics in Auf der Heide have been modified over time and are slightly different in NIMS. The professor should use the NIMS version.)
III. Distribute the handout “ICS Management Characteristics”
IV. ICS does present some difficulties for emergency managers as a mechanism for organizing and coordinating response. It evolved in response to the operational needs of strong hierarchical-based organizations and is not consistent with the networked systems of quasi-independent organizations that are more prevalent at the tactical and strategic levels of operation. That is, outside of the uniformed services that are used to a hierarchical management system, ICS does not always work well. However, ICS is not wholly hierarchically-based either (see Moynihan). Rather it is an attempt to use aspects of both hierarchical and networked systems in crisis situations.

V. As a hybrid, ICS has not always been successful. However, there is considerable anecdotal evidence that the concepts and system characteristics behind ICS can be effectively used in a wide range of environments (see Moynihan, Canton pages 276-277). This suggests that 1) failures of ICS may not be due to an inherent flaw in the system but may in fact be due to improper implementation (see Buck, et. Al.); and 2) the focus of ICS practitioners should be on understanding the underlying concepts and systems characteristics of ICS rather than in application of a rigid command structure.
VI. The understanding of the concepts and systems characteristics behind ICS is critical to the successful use of ICS. Indeed, ICS recognizes this through the use of Multi-agency Coordination Systems (MACS) and NIMS reinforces this by distinguishing the management role of an area command from the coordination role of the EOC (see NIMS pg. 69). While there is little empirical evidence to support the use of ICS as a mechanism of coordinating disaster activities,  anecdotal evidences suggests that where managers have focused primarily on the use of ICS concepts and used the flexibility inherent in ICS to modify the operating structure, the operation has enjoyed a measure of success.
VII. However, another critical success factor in using ICS as a coordinating mechanism is the existence of a strong sense of community among responders. This leads back to the interagency coordination espoused by Drabek that was discussed earlier. The successful implementation of ICS appears to be directly related to the amount of coordination that has taken place among the stakeholders prior to the disaster event.
VIII. If pre-disaster coordination among stakeholder organizations is in fact a determinant of successful disaster operations, this suggests that there may be problems with the handling of outside assistance such as mutual aid. This is in fact just what one finds in the research literature. The problem in many disaster operations is not the scarcity of resources but the inability to efficiently allocate incoming resources.

IX. Quarantelli suggests that part of the problem of resource allocation is the failure of the community to adapt to increased administrative demands. This exacerbated by the often conflicting goals of converging organizations.

X. While coordinating incoming resources will always be a nightmare, the principles of collaboration, integration and coordination offer a methodology that will help improve the process. 

a. Collaboration: Local organizations should seek to foster collaboration with peer groups in other jurisdictions and with national organizations that may provide resources in time of crisis.
b. Integration: Where possible, emergency managers should formalize relationships through memoranda of agreement or contracts. For example, the State of California has a master mutual aid agreement that allows the free exchange of resources among counties as well as discipline-specific agreements that address issues such as insurance, reimbursement of costs, etc. for specific types of mutual aid (these plans can be found at http://www.oes.ca.gov if the professor wishes to use them as examples).
c. Coordination: Incoming resources can be managed through the action planning process. However, this presupposes an adequate disaster intelligence operation that can determine both need and available resources. The Incident Command System offers these capabilities. Information on need from the operations function and on resources from the logistics function can be tracked within the plans functions and made available to decision makers during the action planning process.

XI. The Emergency Management Assistance Compact serves as an example of the application of these principles:
a. Collaboration: EMAC was developed by members of the emergency management community working through the National Emergency Manager’s Association.

b. Integration: EMAC is a state-to-state agreement to provide assistance across state lines in time of disaster. It uses standard ICS protocols and is consistent with NIMS,

c. Coordination: EMAC has established a National Coordination Group to oversee operations in time of disaster and deploys an Advance Team to the affected to state to assist in determining need.  
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Optional Exercise
Students will conduct a planning meeting to develop incident objectives and assignments for a major public event.

Assign each student a role representing a major city department or volunteer agency. Select one student to serve as the emergency management coordinator and meeting facilitator.
Provide the students with the following information:
You are the emergency management coordinator for a medium-sized city. You have just been notified that your city will be hosting a major rock concert in a local park that is expected to draw over 100,000 spectators. The event will occur on the same day as a major baseball playoff in the local stadium. You have been asked to help coordinate the public safety issues related to the events. You are to conduct a planning meeting with key agencies, identify incident objectives, and assign tasks to support the events.
Grading on the exercise will be based on the students’ ability to develop clearly defined objectives and task assignments.
Reflection Paper

Select one of the case studies from Chapter 4 Response in Emergency and Risk Management Case Studies ( http://training.fema.gov/EMIWeb/edu/emoutline.asp)

Write a 2-3 page paper (double spaced) describing how the Principle of Coordination was used in the incident or how better use of the principle might have helped improve response. Use specific examples from the case study to support your position. 
Papers will be graded based on the student’s adherence to the assignment instructions, presentation (grammar and spelling), and critical analysis of the case study.
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Disaster Coordination Strategies
Based on: Drabek, T. (2003). Strategies for Coordinating Disaster Responses. Boulder: Natural Hazards Research and Applications Information Center.
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