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Introduction

The fact that Korea is the “Land of the morning calm” is no longer true, owing to the various emergency situations that have occurred in recent years. When the Sampoong department store collapsed in 1995 and when a fire accident took place at Daegu subway train in 2003 and killed many people, the majority of Koreans thought that these incidents were a disgrace, or even a shame on Korea.  As a result, Korea has begun to comprehensively manage its emergency situations at the national level. Therefore, it is interesting to review how Korea has dealt with emergency management.


The purpose of this paper is to examine emergency management in Korea, with the ultimate goal of contributing to its development both in Korea and in the international community. Thus, the paper will carefully study six major factors in the area of Korean emergency management, namely: 1) hazards, 2) vulnerability, 3) history of disasters, 4) disaster policy, 5) organization, and 6) challenges and opportunities. 
Hazards Affecting Korea


The Korean peninsula is located in East Asia, according to figure 1. After the Civil War in 1950, Korea was divided into two countries—North Korea and South Korea. This paper is concerned with South Korea, which is a capitalist country. South Korea has a population of 48 million, and the size of its territory is 99,900 km2 (National Emergency Management Agency of Korea 2009). This country has been recently classified into a newly developed nation. Owing to the political tension between the two Koreas, there has always been a threat of war. In addition, one can experience four distinctive seasons—spring, summer, autumn, and winter—in Korea, resulting in hazardous weather changes throughout the year.
Figure 1, Korean Peninsula
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Hazards can happen anytime or anywhere and their impacts may be much larger than what many expect, and Korea is not an exception in this case. Throughout history, various kinds of hazards have occurred. As a result, many are killed and significant economic damage is sustained. Hence, it is difficult to choose a limited number of hazards that frequently occur in Korea. Among the numerous hazards, three kinds of hazards can be summarized as follows.

The first hazard is floods, resulting from typhoons that Korea faces each summer. Typhoons usually hit the Korean peninsula between June 1 and December 31 every year with torrential rainfall.  When a typhoon hits, floods are inevitable.  For instance, when the typhoon Agnes hit Korea in September in 1981, the amount of rainfall was 547.4mm (about 54-55cm) per day. Thus, almost every country in the Asian region has no choice but to face the typhoon along with flood.


Historically, Korea has been an agricultural society. As rice is the main food of the Koreans, this country cultivates rice among many other agricultural products. Also, it is challenging to cultivate rice without water. In many ways, the appropriate amount of rain during the flood season has been very useful for the Koreans to cultivate rice. However, the heavy floods brought about by the rainfall have led to economic damages and the loss of lives.


The second hazard is fires, which causes death, injuries, and economic damages. Obviously, there were many incidences of big fires in ancient Korea including mountain fires, building fires, etc. However, as this society became more modernized and complicated, the occurrence of fires and related human loss has continuously increased. For example, with regard to fire accidents, there was a 5.5% increase between 1996 and 2006. Additionally, there was a 1.4% increase in terms of human loss during the same period (National Emergency Management Agency of Korea 2007).


With regard to the different kinds of fire accidents, it has been observed that house or apartment fire caused the maximum human losses and economic damages in Korea between 1996 and 2006. In particular, electric burnout was the major cause of house or apartment fire during that period. Also, many incidences of fire occurred in mountainous areas. Interestingly, the maximum occurrence of mountain fires was in April during each year (Ha & Ahn 2009). Though there were not many serious wildfires or bushfires caused by nature, most of them were caused by either human mistakes or arsonists.


Finally, there are other hazards that have a major impact on the Korean society. This category includes many critical hazards that are not only natural but also man-made. Specifically, drought, heavy snow, earthquake, the yellow-dust phenomenon, etc., are considered as natural hazards. In particular, the yellow-dust phenomenon is a seasonal and meteorological one that happens during spring around Korea. The airborne particulates are sporadically carried by prevailing winds. On the other hand, acts of terrorism, oil spills, domestic violence, economic crisis, etc., are considered man-made hazards.


When either a natural or a man-made hazard breaks out, it not only causes human loss and economic damage, but also causes serious psychological disturbances. For instance, in 2007, an oil leakage occurred around the West coast.  Some people lost their lives not because of the harmful constituents of the leaking oil, but because of the related psychological impact. These people felt so disappointed that they committed suicide.

Vulnerability in Korea


Vulnerability means many things to different people. Some may think vulnerability to be a certain negative aspect in a specific hazard or emergency situation, while others consider it to be a broad problem in the field of emergency management. In this study, vulnerability indicates something that is extremely susceptible or being exposed to an attack or possible damage in the whole field of emergency management. Like any society, Korea has many negative aspects in emergency management with respect to the series of emergency situations that occur throughout the year. Among those negative aspects, one of the most vulnerable aspects is related to the national culture.


Many Koreans are now willing to talk more seriously about the consequences of emergencies than about the preconditions of disasters or the preparedness level before the outbreak of these events. For example, in the case of Daegu subway fire in 2003, very few people opted for safety of the subway in Korea before this accident. Despite the fact that there were many problems with regard to the subway, such as non-availability of platform screen(or platform edge) door, lack of appropriate firefighting equipment, use of non-fireproof material in the subway cabin, etc., most people did not pay much attention to the safety of subway train and subway station in particular, before the accident.


However, many began to seriously criticize the government’s failed policy and pointed out the importance of safety in subway for a limited period of time after the Daegu subway fire that resulted in the death of 192 people and injured many others (National Emergency Management Agency of Korea 2009). Accordingly, the government tried to solve the related problems, but it has not made significant progressyet. As the government did not attempt to replace all non-fireproof materials in the subway train owing to its high cost, there may be a possibility of fire accidents in the future. In short, many Koreans have already forgotten the consequences of this emergency.


Similarly, Korea has emphasized the significance of the recovery phase than that of the other three phases, namely the prevention and mitigation phase, the preparedness phase, and the response phase in the emergency management process. Theoretically, each phase should be given equal or at least similar importance in modern emergency management process, considering that each phase has its own value for the ultimate purpose of emergency management. Therefore, all the four phases require equal efforts in emergency management process. However, through public or private affairs, it has been revealed that the Korean society has invested emergency personnel, funds, and other resources primarily for the recovery phase (Ha & Ahn 2008-1).


For example, the National Emergency Management Agency (NEMA) of Korea, which is a single comprehensive agency on emergency management field, had four sub-headquarters, namely the prevention and mitigation headquarters, the preparedness headquarters, the response headquarters, and the recovery headquarters under its authorities. The NEMA intends to emphasize the importance of each phase in its policy process, but currently it provides more support to the recovery phase than the other three phases.


There are many reasons to explain why the Koreans have considered the result of emergency without equal emphasis to emergency preparedness.  For instance, Korea has nationally emphasized the importance of recovery more profoundly than the other phases. One of the important reasons is related to the communications revolution in the Korean society. As a result of the development of many cutting-edge information channels in Korea, such as high-definition TV, Internet, and mobile phones, breaking news can spread very quickly. In other words, because of expanded information, people have  an increased tendency to consider what has just happened such as the outbreak of emergency, but they forget  what happened before the event, such as the poor level of emergency preparedness.


Besides the communication revolution, another reason for vulnerability is that for a long time, many Koreans used to consider emergency as a sort of destiny. As controlling emergency was beyond the ability of humans, many Koreans believed in the supremacy of hazards for several years. For instance, Koreans used to treat flood with typhoon as an annual activity, rather than trying to figure out how to prepare for it. Thus, this kind of emergency awareness under a unique environment has partially encouraged the Koreans to seriously discuss the results of emergency.

The History of Disasters

Without exception, all kinds of disasters had occurred in Korea historically, although both flood with typhoon and fire have more frequently broken out than many other disasters. Among those disasters, this section will chronologically describe the most significant ones that gained national attention. The number of man-made disasters has increased with time more than the incidence of natural disasters in Korea’s history of disasters.

· Typhoon Sarah hit the Jeju Island and the Southern part of Korea on September 16 and 17, 1959. Its central pressure was 905 hPa (hectopascal), and it passed out of the Eastern part of Korea on September 17. The typhoon was accompanied by heavy rain of 168.1 mm in Jeju Island, 157.4 mm in Ulsan city, and 165.5 mm in Gangneung on September 17. As a result, 750 people lost their lives, 9329 ships were damaged, and 12,366 towns were flooded. The president officially declared that natural disaster is beyond human control, and hence, the Koreans had to help each other. He emphasized on the significance of national movement to overcome the typhoon impact.

· Flood occurred in Suncheon on August 27, 1962. Without any specific typhoon, there were heavy rainfalls around the Chunnam province. On August 28, the amount of rain was 196.6 mm, and on August 27 it was 117 mm. As a result of Suncheon flood, 242 people were killed, 48 people were missing, and 217 people were injured. Also, numerous houses, bridges, banks, schools, and other buildings were severely damaged. To recover from the Suncheon flood, the mass media made serious efforts to collect donation. In short, the mass media profoundly began to play a vital role in helping the victims recover from the disaster.
· A blast occurred in a train with 40-ton explosives at Iri Station at 9:15 pm on November 11, 1977. As a result, 59 people were killed, 185 people were seriously injured, and 1,158 people were slightly injured. The Iri station explosion was a man-made disaster, considering the mistake of one drunken guard who was careless with the dynamite on the train. When he attempted to ignite the candle, he mistakenly set the fire to dynamite. The total number of emergency responders reacting to the explosion and help recover from this disaster was 107,787. In particular, military personnel, including not only the current soldiers but also the national guards, played many important roles in response and recovery. Through this disaster experience, cooperation with military force was deeply emphasized.
· An earthquake of magnitude 5.0 in Richter scale hit Hongsung-gun area for 3 minutes and 9 seconds after 6:21 pm on October 7, 1978. It damaged 5,600 houses, and horrified 26,000 residents. Communication channels and the supply of electricity were also disrupted because of the related impacts. The Korean government profoundly utilized the role of mass media to recover from the Hongsung earthquake.
· Typhoon Judy hit the Jeju Island and the Southern part of Korea around August 25, 1979, just after typhoon Irving had hit the country. Its central pressure was 970 hPa and the maximum wind speed was 17.8–26.4 m/s (meters per second). There were heavy rains, resulting in the death of 136 people, and 20,050 people lost their homes. The central government, in particular, played various roles in recovering the affected communities from the typhoon.
· Typhoon Thelma affected the Southern part of Korea as well as the Jeju Island with the speed of 40.3 m/s on July 15, 1987. It continued to hit the Eastern part of Korea on July 16. In addition, it brought heavy rains of 249.2 mm in Daegwallyeong pass, 270.6 mm in Gangneung city, and 218.1 mm in Chupoonryong pass between July 15 and 16.  The death toll was 178 and 167 were missing. Also, 99,516 people lost their homes. The impact of Thelma was greater than those of many earlier typhoons, because it hit during the night, with torrential rains . Thus, it can be emphasized that the time when the typhoon hits is also significant in Korea
· There were heavy snows in most parts of Korea, except Jeju Island and some Southern areas, on February 9 and between February 11 and 12, 1994. The amount of heavy snows was 10–40 cm between February 11 and 12. As many people visited and stayed at their hometowns to celebrate the Korean New Year day according to the lunar calendar, the impact was greater than expected. In short, there were too many cars on expressways and local roads under heavy snows.  Consequently, 3 people lost their lives, 8,733 people lost their homes, 17 buildings were damaged, and 43 ships were at least partially damaged (Ministry of Public Administration and Security 1995). Since this disaster, the central government began to pay attention to watch road conditions and natural environment around national holidays.
· In Seoul, which is the capital of Korea, the Sungsoo Bridge collapsed at 7:40 am on October 21, 1994. About 105,000 cars moved across the Sungsoo Bridge on a daily basis. When Sungsoo bridge collapse occurred, one school bus with 49 people fell into the Han River. Among them, 32 people were killed, while 17 people were fortunately rescued. Out of the 17 people rescued, 3 had serious injuries and 14 had slight injuries. The exact cause of the Sungsoo bridge collapse was not natural, but man-made (due topoor welding and poor maintenance). Since this disaster, the Seoul city government has started to systematically inspect every bridge connecting the Han River.
· The Sampoong department store in Seoul had five floors above ground and four floors underground. The authorities of Sampoong department store were reported it’s the possibility of a  collapse at 8:00 am on June 29, 1995. However, the authorities failed to prevent the customers from using their department store. Finally, it collapsed at 5:55 pm on June 29, 1995, and 502 people were killed and 938 people were injured. The exact cause of the collapse of Sampoong department store was absolutely man-made, including poor design, poor inspection, and poor management (Ministry of Public Administration and Security 2002). This accident encouraged the governments to pass the “Emergency Management Act” to comprehensively manage man-made emergency in Korea.
· On February 28, 2003, an insane man set fire to a subway train in Daegu subway system. As a result, 192 people were killed and 148 were injured.   The Daegu subway fire was clearly a man-made disaster, and could have been prevented by replacing inflammable materials, setting up fire extinguishers in appropriate place, etc. Because of this accident, the governments attempted to pass the “Emergency and Safety Management Basic Act,” to solve the related issues.
· Typhoon Maemi hit the Eastern Seoguipo in Jeju Island at 9:30 am on September 12, 2003. Its atmospheric pressure was 955 hpa. On the next day, the typhoon hit the Northeastern part of Korea and subsequently weakened out. The death toll was 117, and 13 people were missing. Economic damage worth $4,781 million U.S. dollars resulted as a consequence of this typhoon. Typhoon Maemi also strongly encouraged the governments to pass the “Emergency and Safety Management Basic Act” in 2004, with the influence of Daegu subway fire.
· At 7:06 am on December 17, 2007, the oil tanker, Hebei Spirit, collided with another ship in the West coast. Because of an oil spill of 12,547 kiloliter of oil, the 70-km coastline and 101 islands around the Chungnam province and Chunla province were critically tainted. This oil spill in the West coast was a sort of man-made emergency. Though the disaster broke out around the Korean Presidential Election Day, numerous volunteers participated in cleaning the oil around the coastline, island, and other affected areas. This was a sort of new epoch in terms of history of voluntary organization in Korea (National Emergency Management Agency of Korea 2007).
This list of major disasters is subjected to this  researcher’s viewpoint and related environment factors. Also, it is true that the lessons learnt from each disaster can be very different, based on what the researchers try to depict.

Disaster Policy

Disaster policy is what the governments have continued to do for the purpose of emergency management in Korea. Disaster policy has many different forms, but in this section, it is related to the development of laws and regulations. By passing appropriate laws and regulations, the government in Korea has made efforts to formulate and implement related policy.

Since the establishment of the Korean government at the beginning of the 1950s, there have been more than 70 laws and regulations about emergency management. Before March 2004, the government policy was to manage each disaster or emergency by enacting individual laws and regulations. However, the government did not comprehensively manage all kinds of disaster by relying on a single law or regulation. Instead, according to table 1, there were three significant acts on emergency management before the year of 2004. These three acts were classified based on the kinds of disaster that the government focused on managing.
   Table 1, List of Acts

	Before year 2004
	After year 2004

	Year 1975
	Civil Defense Basic Act
	Year 2004
	Emergency and Safety Management Basic Act

	Year 1995
	Natural Disaster Counter-Measure Act
	
	

	Year 1995
	Emergency Management Act
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First, the “Civil Defense Basic Act” was passed in July 1975 to protect human lives and reduce the economic damage resulting from enemy attacks, terrorism, or civil disturbance in local areas (Kim & Lee 1998). This Act was enforced to deal with war and terrorism more severely than other acts. Since Korea has been divided into two countries, civil defense has perhaps been given more importance in the field of emergency management than many other nations. Through this Act, the government organized related institutions, personnel, and other ways of operation.
Second, the “Natural Disaster Counter-measure Act” was established in December 1995 to manage all kinds of natural disasters in Korea. The Natural Disaster Counter-measure Act was based on two previous acts on natural disaster- the “Flood Disaster and Relief Act” and “Flood with Typhoon Counter-measure Act.” The Flood Disaster and Relief Act was passed in 1961 as the first act pertaining to natural disaster management. In 1967, the Flood with Typhoon Counter-measure Act was established and it included the management of earthquakes, droughts, and flood with typhoon (Ha & Ahn 2008-2). 
Third, the “Emergency Management Act” was passed in 1995 for the purpose of comprehensive management of man-made disasters. This Act was passed after combining aspects of the “Architecture Act” and the “Firefighting Act.” As mentioned earlier, the collapse of Sampoong department store was the impetus for passing this Act. This Act was formulated to provide timely systematic relief assistance to emergency victims and affected communities. However, many criticized that this Act failed to manage man-made emergency in affected communities, and instead played a role in managing certain institutions about man-made emergency at the central government level.

According to table 1, the governments began to comprehensively manage all kinds of disaster by establishing the “Emergency and Safety Management Basic Act” in March 2004. Based on the previous experiences from the above acts, the government tried to manage social emergencies (including those relating to critical infrastructure and key resources) as well as natural disaster and man-made emergency through this Act. Both the Daegu subway fire and typhoon Maemi in 2003 were a trigger to enforce this Act. In short, though not at a comprehensive level, the government has initiated efforts to set up a modern emergency management system.
Despite the positive aspect of this Act, many have continued to criticize its negative aspects. This Act has failed to define basic terms in the field of emergency management in Korea, considering that it has used only the term emergency (Chaenan in Korea) throughout the pages without differentiating it from other terms such as disaster (Chaehae in Korea), etc. Because of this failure, many are still confused about the exact meaning of basic terms in emergency management. Also, this Act has made efforts to emphasize the role of government for emergency management, without equally supporting the activity of other players such as voluntary organization, business corporations, and local community.  That is partially why the Korean government has not substantially succeeded in managing all kinds of disaster. 
Organization of Emergency Management

In the field of Korean emergency management, public organization has historically dominated the relationship with the private organization. A popular thought has been that emergency management is a sort of public good. Also, the unitary government system has been developed that consists of three-level governments, such as the central government (similar to the U.S. federal-level government), the province and the metropolitan government (similar to the U.S. state-level government), and the local government. When compared with the federal government system, lower-level governments in Korea have had less autonomy.


The central government established the National Emergency Management Agency (NEMA) of Korea in June 2004 to start comprehensive emergency management, though it was not completed. In viewpoint of comprehensiveness, the NEMA has not been substantially successful, as indicated earlier. Before the establishment of NEMA, several institutions used to manage their own special emergency area. Now, the NEMA, under the Ministry of Public Administration and Security (MOPAS), has substantially focused on managing both firefighting and civil engineering. The MOPAS recently tried to setup its own policy area by giving more emphasis to the function of policy decision than the NEMA.


Lower-level governments, such as the provincial government, the metropolitan government, and the local government, have setup their own “Section of Emergency Management” in each institution, to primarily handle flood with typhoon. Also, fire stations are located in each local community to handle fire accidents. Furthermore, police stations in each community play a major role in taking care of terrorism in Korea than other emergencies (Yi, Cheong, Jin, & Miller 2009).


An increasing number of business corporations are setting up their own business continuity plans (BCP) since the establishment of NEMA in 2004. In particular, the export-oriented corporations have expanded their BCP activity because they may find it difficult to work on international affairs without implementing their own BCP, according to the agreement with World Trade Organization. The governments have also tried to help them to establish BCP by passing a related act, which is the “Act on Government’s Helping Business Corporations to Voluntarily Set Up Their BCP.” However, small- and medium-sized corporations have worked for BCP, mainly by setting up their computer backup systems.


Voluntarism without being paid has not historically been  a popular activity in Korea, although its activity has recently increased. However, the virtue of cooperation has been very popular by giving and taking diverse forms of assistance during emergency. To elaborate, cooperation entails a reciprocal exchange of service. However,  unlike the U.S. voluntarism, when a person helps another, he or she assumes that they will return the favor at a later time in Korea (Ha & Ahn, 2008). 

There are not many professional voluntary organizations in Korea. Instead, community-based organizations (CBOs) have played diverse roles in emergency management, which include the Young Men Group, the Married Women Group, etc. To boost voluntary activity, the NEMA, as a government institution, has participated in voluntary organizations as their members, which include the Korean Disaster Safety Network (KDSN) and the Citizen Corps Active in Disaster (CCAD).

Residents and their community have to deal with emergencies more directly than anyone else. Since the establishment of NEMA, many residents have increased their awareness of disasters and emergency management, although there is still room for improvement. When an emergency receives national attention via mass media or Internet, awareness among residents and their community dramatically increases. However, a majority of the residents have not attempted to setup their own written emergency operation plan (EOP), though some have done it verbally (Ha & Ahn 2009).

Challenges and Opportunities

Korea faces numerous challenges in emergency management. For instance, serious challenges include the national culture of giving importance to the consequences of emergencies, lack of emergency awareness, unpopularity of voluntary activity, and so on. In this section, one of the biggest challenges in Korea is examined.


The Korean government has mainly focused on managing both firefighting and civil engineering, though they have officially claimed that the government policy has made or will make efforts to manage all kinds of emergency. For example, civil engineering is related to flood from typhoons. As a result, government policy has been substantially oriented towards those two disasters, without any significant emphasis on other types of emergencies. To make matters worse, two categories of emergency personnel have been major players in the field—firefighters and civil engineers. Some critics state that these two categories might dominate the field of emergency management without incorporating other professionals.

As floods from typhoons hit the Korean peninsula annually, it is no wonder that the nation has focused on civil engineering. Similarly, as fire accidents have dramatically increased in the society, it is needless to say that firefighting is heavily emphasized. However, neither firefighting nor civil engineering can accomplish its own purpose without the help from other specialties, such as medical science, psychology, sociology, public administration, law, military science, meteorology, other engineering, etc. Emergencies including fire, flood, and typhoon, are very complicated in nature or have multiple facets, and hence, they should be comprehensively managed. In short, Korea may face much more difficulties in accomplishing the goal of emergency management in the near future, as long as it focuses on two kinds of emergencies only.

There are many opportunities in Korea, depending on the individual’s viewpoint. One of the most appealing opportunities is that Korea has started to practice the modern concept of emergency management at the government level, and even nationally. For example, Korea has initiated emergency management at the central government level via four scientific steps that include prevention and mitigation, preparedness, response, and recovery. In Korea, a popular belief is that human beings would have their own destiny. Hence, people accepted emergencies in their lives, rather than daring to challenge them. Without doing anything significant, Koreans used to stay at home and then just wait for the moment of being hit by natural disaster or other emergencies.

However, many terrible emergencies, such as typhoons, floods, and subway-train fires, took place in Korea at the beginning of the twenty-first century, and numerous  innocent people became victims. The angry public strongly asked their government to take significant action to curb those emergencies. As a result, the governments established the NEMA of Korea in June 2004. This is a single comprehensive agency, which began to take charge of emergency management in Korea. Further, the governments passed “Emergency and Safety Management Basic Act,” incorporating a number of previous laws and regulations. At the same time, the governments are willing to accept the principles of modern emergency management by allowing stakeholders to study about it in advanced countries, such as the U.S., Japan, and Australia.

Although the field of emergency management has been surrounded by many difficult challenges, the fact that Korea has already started to utilize the modern emergency management system is a very positive signal to the nation. It would be almost difficult to exactly predict the future of emergency management. However, based on the modern concept of emergency management, Korea is predicted to make every effort to solve serious problems in this field.

Conclusions


This paper has reviewed the emergency management system in Korea using six key factors. In short, it has been observed that Korea has begun to manage its emergency comprehensively, after experiencing various dreadful emergencies. No single factor has characterized the feature of this dynamic emergency management in Korea.  Rather, diverse factors play their own roles in formulating the complexity of its emergency management.


Based on the results of this research, many in the international community as well as in Korea are expected to have a better understanding about the process of Korean emergency management. The result of this research, including both positive and negative aspects of Korea, is assumed to contribute to the development of emergency management in other nations. Furthermore, the results of this research are expected to increase the interest of many international scholars in comparing their ways of emergency management with those of Korea.
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