


(Contents
In this issue...

[;ZDQ Integrating emergency services 2
Nal by Bob Mitchell

(; gb(.] The Pacific Cities Project: a SOPAC regional initiative 6
Nal by Graham Shorten

~n  From efficiency to risk sensitivity: reconstructing management capabilities after 8
%2[9 economic rationalism

by Alexander Kouzmin and Nada Korac-Kakabadse

62% The problem - finding the problem: Canada’s ice disasters lessons for Y2K 20
Nal by Joseph Scanion
D{Z% Simplifying disasters: developing a model for complex non-linear events 25
Nal by Charles Kelly
62% Shifts in emergency management service provision: a case for new innovative leadership 28
Nal by Robin Pagram
gg% The Katherine-Daly flood disaster 1998 31
NaF by Allan Skertchly and Kristen Skertchly
{gg% Observations on the Tsunami disaster in Papua New Guinea 37
Nal by Phil Stenchion
gg% Gender and earthquake preparedness 41
Nal? by John-Paut Mulilis
gz% Emergency management and inter-agency management protocols 51
NalZ by Pam Millican
gg% Thredbo landslide recovery 54
AP by Keith Dawe
gg% Emergency and disaster legislation in Russia: the key development trends and features 59
Nal by Boris Porfiriev .
Plus ...
Book review 5
Conference and course announcements 719,24
EMA Update Centre pages

Front cover design: Mathew Burfoot




The
Australian

Journal of QQ
Emergency ™
Management

The Australian Journal of Emergency Manage-
ment is published by the Australian Emergency
Management Institute, Mt Macedon, Vidoria,
Austratia. Funding for publication is provided
by Emergency Management Austraifa. The
Journal’s circulation is 5100 copies, distributed
without charge te subscribers throughout
Australia. [t is also sent to people throughout
the warld.

The journal endeavours to provide an infor-
mation sharing forum for all those involved in
emergency management. Contributions
relating to Australian and iaternational
emergency activities, articles idertifying and
dlscussing Issues, policies, planning or
procedural con-cerns, research reports and any
other information relevant to the emergency
and disaster management community are
welcome.

The aim of this publication Is the exchange of
information and views across the Australian
emergency management community,
therefore, the views expressed in this journal
should not be taken to be the views of
Emergency Management Australia.

This journal incorporates a review process.
Three levels of review—refereeing, editorial
board review and editing—are conducted.
Material submitted for publication should be
on disk and reach the Editor by the following
dates: Summer - October 15th; Autumn -
January 15th; Winter - April 15th; Spring -
July 15th, The editorial committee reserves the
right to determine the suitability of all material
submitted and where necessary to edit
submissions.

Articles for publication may be forwarded
to:

Rob Fleming

Editor

Australian Emergency Management Institute
Main Road

Mt. Macedon, Victoria 3441

Tel (03) 5421 5100; Fax (03) 5421 5273
Email: rleming@ema.gov.au

Subscriptions

If you wish to be placed on our mailing list
please contact Rob Fleming, Australian
Emergency Management Institute, at the above
address.

Journal design and production by

Colin Wilson,

Publishing Innovations

RSD 813 Spring Hill, Victorla 3444

Tel (03) 5424 8339; Fax (03) 5424 8262
Email: publish@kyneton.net.au

1S5N 1324 1540

Autumn 1599

Perspectives on Emergency Management

n March an inaugural meeting was held

in New Zealand of selected represent-

atives from USA, NZ and Australia to

consider the future of emergency man-
agement in the next decade, The ‘Impact
2010’ conference, which was a far-sighted
initiative of the United States of America
and New Zealand, was attended by 55
delegates.

Australia was represented by a member
of each State and Territory emergency
management committee, the Bureau of
Meteorology, the Australian Geographical
Survey Organisation, the [nsurance Coun-
cil of Australia, the Natural Hazards Centre
of Macquarie University and EMA.

In each of the three main sessions, one
country took the lead with a keynote paper
and other countries provided supporting
papers. Major themes were the Philosophy
of Emergency Management (NZ), Develop-
ing the Necessary Tools (USA) and Develop-
ing the Necessary Skills (Australia). The
papers were challenging and those from
Australia resulted from national collabor-
ation between EMA and State and Territory
emergency management committees.

The expectations of the Australian
delegation were that:

+ we would learn from each other of activ-
ities that are being done better elsewhere
» we would achieve consensus among key

Australian emergency management play-

ers of priority directions to be pursued
« we would explore ways in which to

motivate governments to be as serious

EMA is involved in the development of
prevention, preparedness, response and
recovery strategies for all hazards that
pose a significant risk to Australian
cornmunities.

EMA sponsors a national studies
program consisting of workshops, sem-
inars and study periods conducted
annually at the Australian Emergency
Management Institute at Mt. Macedon,
Victoria. The program addresses multi-
disciplinary aspects of emergency man-
agement to enhance capabilities or to
further community understanding.

Each event may be attended by up to
50 people. EMA will fund travel for
participants within Australia, adminis-
tration of the event and accommodation

National studies program |

about disaster mitigation as they are
about response capabilities
+ we would identify means of changing
community attitudes and behaviour
about the risks they face

+ wewouldlook to the coming decade to see
how we can organise and provide
emergency management information to
those who need itand in the form required

+ we would have time to get to know each
other better and to be in ‘receive’ as well
as ‘send’ mode.

In one way or another, these expectations
were met. The Australian delegation was
certainly challenged. However, we recog-
nised that while we in Australia have no
monopoly on good ideas, we can undoubt-
edly hold our own internationally. The
directed, yet free-flowing, activity enabled
us to shape our views and reassess prior-
ities. We came away with a determination
to continue to develop and refine our
approaches as part of the national emer-
gency management committee system and
in more informal situations.

The wide representation at the meeting
reinforced that emergency management is
not the exclusive domain of practitioners.
Saving life and property and protecting the
environment is a whole-of-government,
whole-of-community function. The signif-
icant challenge for the next decade in Australia
is for emergency managers to ensure that
there is broader ownership within both
governments and the community.

Alan Hodges, Director General, EMA

l

for participants at the Institute, to a limit
of $20,000 per event.

Nominations are invited for topics to
be considered during the period of July
2000-June 2001. Submissions must
identify the type of event proposed, its
aims and outcomes, the target audience,
and how the event will strengthen
emergency management capabilities.
Preference will be given to muiti-discip- -
linary topics. Proposals for jointly- |
funded events may also be viewed |
favourably.

Application forms and selection cri-
teria are obtainable from the Director,
Australian Emergency Management
Institute, Mt Macedon Vic 3441, tel: (03)
5421 5100, fax: (03) 5421 5272.




Integrating emergency services
How WA is merging fire and emergency services agendies

emmonwealth and State Govern-

ment policy directions are driving

major change throughout the pub-

lic sector. As a result, public sector
organisations have to look deep within
their operations, identify core services,
services they provide well and ones they do
not. In a nutshell, the message ‘is shape up
or be shipped out’ In Western Australia, the
Bush Fire Service, State Emergency Service
and the Fire and Rescue Service are being
brought together under the umbrella of the
Fire and Emergency Services Authority of
WA,

For organisations to gain control of their
futures, it is necessary to clearly identify
where they are going, manage stakeholders
effectively to meet their changing expect-
ations and to achieve results in terms of
increased customer service delivery and in
meeting the demands of government
within tight budgetary constraints. Most
will be aware that some significant changes
have been occurring in the fire and emer-
gency services portfolio in Western Aus-
tralia and that a new structure has been
created to accommodate these changes.
However, many will not be aware of the
details. As the CEO of the new Fire and
Emergency Services Authority, or FESA as
it is now commonly known, I am pleased
to be able to share our experience in
Western Australia in bringing three agen-
cies under the one umbrella.

FESA: the background

In June 1997, the Minister for Emergency

Services announced the establishment of

an Emergency Services Taskforce to pro-

gress the implementation of a new struc-

ture to improve coordination and planning

across the Emergency Services portfolio.
The Minister identified four key out-

comes the Government wished to achieve:

» overall improvements in the effect-
iveness and coherence of policy develop-
ment and implementation

» acoordinated approach to planning and
management matters across agencies

» improvements in the delivery of service
to the community and volunteers

+ savings through the rationalisation of
corporate services, which will be redirec-
ted to operational areas.
The Taskforce submitted its Report on 1

October 1997 containing 63 recommen-

dations and as a result FESA was created

by Bob Mitchel], CEO,
Fire and Emergency Services
Authority of WA (FESA)

as a Department under the Public Secter
Management Act on 1 January 1998.

The establishment of FESA has effec-
tively brought together, under the auspice
of one Chief Executive Officer and one
Board of Management, the Fire and Rescue
Service (FRS), the State Emergency Service
(SES) and the Bush Fire Service (BFS).

Emergency services in WA

The FRS consists of both career and volun-
teer firefighters, whose roles include pre-
vention, structural and bush firefighting in
gazetted fire districts and attending road
rescue and hazardous material incidents
throughout the State.

The FRS has career firefighters through-
out the metropolitan area and the larger
regional centres of Albany, Bunbury,
Geraldton, Kalgoorlie and Northam. These
areas are funded 12.5% each by State and
Local governments and 75% through a fire
service levy on insurance premiems.
Albany, Geraldton, Bunbury, Kalgoorlie
and Northam have a mix of both career and
volunteer firefighters. There are approxi-
mately 100 towns throughout regional WA
that support a volunteer FRS brigade. These
brigades are funded 100% by State Govern-
ment. There are approximately 720 volun-
teer bush fire brigades throughout WA.
These brigades provide fire prevention and
suppression services to the remainder of
the State including the outer metropolitan
areas of Perth. Funding and equipping
these brigades is the responsibility of the
relevant Local Government Authority
under the Bush Fires Act 1954,

There are 82 State Emergency Service
units that assist the community in times
of crisis such as storms, floods, cyclone and
earthquake. The SES is funded through a
variety of sources, including the State and
Federal Governments, and relies upon the
support of local government authorities.

So it is a complicated task consolidating
the emergency services in Western Aus-
tralia and there was, and still is, a number
of key issues that needed to be addressed.

FESA budget and staff
The new authority now manages a sub-
stantial budget. The cost of services

provided by the three agencies is $85
million per annum. This does not include
the contribution of volunteers, which is
estimated to be well in excess of $15 million
per annum. The agency receives funding
from a variety of sources, including the
Federal, State and local governments, the
insurance industry and donations.

FESA is in a sound overall financial
position with liabilities of $50 million
against assets of $109 million. There are
1100 permanent staff and 20,000 volun-
teers between the three operational div-
isions.

The key issues

Planning for the future

The establishment of FESA on 1 January,
1998, has provided an opportunity for the
organisation to establish a planning pro-
cess across its constituent divisions that
provides direction and focus for emergency
services in WA.

We have now commenced organisational
strategic and business planning to take
FESA into the 21st Century. Our planning
process is designed to be highly consul-
tative process to ensure ownership of the
strategic direction.

It is widely debated that there are at least
two well used approaches to implementing
the developmental process: top-down or
participative. The top-down approach
involves the imposition of objectives that
are established by senior management
without meaningful consultation, greater
concentration of authority, narrowly pres-
cribed levels of discretion and reliance on
hierarchy, and imposition of managerial
performance standards. My view is that for
an emergency service organisation this is
wrong. We have adopted the participative
approach that involves widespread em-
ployee and other internal and external
stakeholder participation.

FESAs mission, vision, values, services
and strategic intentions were developed
through workshops with the FESA Execu-
tive and then through forums involving
each of the divisions and a number of focus
groups. Feedback was received and changes
made to reflect these changes.

FESAs draft mission, vision and values
are:

+ Mission: Working together to achieve a
safer community through delivery of the
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highest quality of service to Western

Australians through advice, emergency

prevention, preparedness, response and

TeCOVery.

« Vision: A safer community by mini-
mising the impact of natural and man-
made hazards.

* Values:

— Put the community first,

Work together as a committed team.

Respect and value each other.

Continuously improve our services.

Act with integrity and honesty.

Have open and honest two-way
communications.

The development of the FESA strategic
plan, as stated previously, is one borne out
of forced change. It also needs to be easily
adaptable to rapidly changing circum-
stances. The selected planning process is
one that sets a compatible direction to
existing divisions yet still allows the
cohesion and planned economies of scale
designed in the merger of the separate
organisations.

As successful planning and commitment
requires the input of, among others, the
internal stakeholders, this plan allows the
input of its people. It is imperative that the
internal stakeholders take ownership of the
plan to ensure the plan isimplemented and
outcomes are achieved. The input of its
people is also seen to be a process that
needs to reflect the planning events of
recent years. It is contended that the
tendency for cynicism or scepticism is
better treated by a less intrusive approach
than previously attempted.

Underpinning our planning process will
be the adoption of commonly agreed
values, which is something we have already
placed great emphasis on within the Fire
and Rescue Service,

The present structure

The management of the two fire services
has been streamlined down to regional
level, Mr Bill Forbes has been appointed to
the position of Executive Director of Fire
Services. The Director of Operations and
Regional Director positions have been
advertised and appointments will be made
during September. FESA will also assume
responsibility for the Emergency Manage-
ment Unit, which is currently under the
Police Service structure.

Stakeholder management

Each organisation has a different set of
internal and external stakeholders. To be
successful, particularly when undertaking
major reforms, stakeholders must be part
of the ongoing communication and partici-
pation strategies. Throughout the estab-
lishment of FESA, our internal and external
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stakeholders have been included in our
strategies, Quarterly meetings with major
external stakeholders have also been
established, to hear their views, concerns
and positive reactions to initiatives we are
introducing.
To give examples of our major stake-
holders they are:
+ Western Australian Government
+ Mimister for Emergency Services
+ Western Australian community
+ Staff and volunteers
+ Local Government authorities
Representative unions
Volunteer associations
* Insurance industry
« Industry interest groups (pastoralists
and graziers etc.)
+ Australian emergency services agencies
+ Other Government departments and
agencies

Legislation

Once legislation to formally establish FESA
is enacted, there will be one Board compris-
ing no more than ten persons. There are
more than 20,000 volunteers in the Fire and
Emergency Services organisation. Under
the proposed structure, the importance of
the contribution of volunteers from all the
agencies to the decision-making of the new
authority has been clearly recognised and
will be catered for.

In addition to the Board, each of the three
emergency services divisions will have a
consultative committee that will include
volunteer and employee representatives
and the chairpersons of these consultative
committees are also members of the new
Board. Additional volunteer input to the
decision-making of the new Authority will
come from a proposed twice-yearly volun-
teer forum.

To provide an appropriate legislative
framework for FESAs operations we have
identified a legislative program that will be
progressed over the next two years. As
many Acts as possible will be consolidated
into the same framework. These include:

« FRSfunding arrangements amendments
+ Review and consolidation of the Bush-
fires Act 1954 and the Fire Brigades Act

1942
+ Emergency Management Legislation
* Volunteer Insurance Legislation
+ SES establishment Legislation

Funding

The funding of the various divisions of
FESA is varied and complex and is an issue
that will need to be addressed to provide
the organisation with greater flexibility.
The most pressing issue is to resolve the in-
equitable method of funding the FRS per-
manent fire districts.

Approval has been received from Cabinet
to introduce a new system of funding for
the FRS based on a GRV value and collected
by local government authorities. FESA is
currently working with stakeholder groups
to finalise the model and communications
strategy. It is anticipated the new system
will come into operation on 1 July 1999.
This new system will provide a more
flexible arrangement for funding within
FESA

Reducing duplication of

services and facilities

This was one of the major incentives for the
establishment of FESA. The new structure
involves a reduction in corporate services
personitel of 6%, from 172 to 162 staff.

The Bush Fire Service headquarters has
moved into FESA headquarters at 430 Hay
Street, freeing-up the BFS premises at Kent
Street for use by the Swan region, which
was on the look-out for new premises. SES
headquarters will move into FESA House
in the near future. Further rationalisation
of our properties is being looked at, as are
collocation options to further reduce the
duplication.

Salary savings from reductions in cor-
porate services personnel of around $0.5
million have been realised. This saving is
being made be available to the divisions to
increase regional staff to improve service
to our volunteers and communities.

Other areas that will realise savings
include asset management, improved
information technology, purchasing power,
collocation, maintenance and rational-
isation of regional services.

Leadership

The three divisions of FESA have over the
years adopted differing leadership app-
roaches. We have agreed that while different
situations will call for different approaches,
the predominant leadership style must be
of a collaborative and participative nature.
The involvement of all our people in the
decision-making processes for the future
is seen as a basic requirement.

In recognising the importance of leader-
ship to our future, a leadership program
has been developed in conjunction with
Curtin University (a leading Western Aust-
ralian tertiary institution). It is a demand-
ing program conducted over a 3-month
period. To date 55 of our management team
have completed the program, with another
42 part way through. By early 1999 nearly
150 will have completed the program.

Regional alignment

The existing boundaries of the three div-
isions have the State of Western Australia
divided into nineteen regions with little




alignment between them. This has caused
disfunctional communication and coor-
dination between the divisions, resulting in
alowering of overall service delivery to the
community.

FESA has undertaken an extensive
review of regional boundaries, involving
widespread consultation with stakeholders.
There are now seven regions in the state,
with all divisional boundaries and man-
agement structure aligned across the three
divisions. This has been a major change for
the divisions but again has been received
positively and will lead to a significant
improvement in service delivery to the
community.

Plans have been established and agreed
for all Regional Offices of the FESA divis-
ions to be collocated. This will be com-
pleted over the next 18 months.

Cultural differences
Culture is very important to any race or
creed and to any long established group.
Each of the three FESA divisions has a
strong culture based on service to the
community, voluntarism and, in the case
of the FRS, mateship. However, as similar
as they may seem from the outside, each
has its own culture, and in bringing
together the three cultures the acceptability
and tolerance of each must be encouraged.
FESA is not out to destroy any individual
culture. However, the different cultures
need to be effectively linked within the new
organisation. It is very important in
bringing groups together to acknowledge
and accept they are different and not to
assume that what may be the right way for
one will be the right way for all.

Identity

Commitments have been given that the
divisions will retain their own identities,
This ensures the local units and brigades
will retain their community identity, and
has gone some way in alleviating the
concerns of a take-over by one of the new
divisions. This does not of course prevent
local units or brigades being collocated or
even amalgamating into a common unit, if
that is their choice.

Collocation

Since the establishment of FESA, we have
advised all divisions that building projects
will only be considered on a collocation
basis unless there is an extremely good
reason why a collocated arrangement is not
feasible. This is more applicable at this
point in time to country locations. However,
we have commenced collocation involving
regional offices within the metropolitan
and country areas. There are already a
number of successful projects either

completed or underway, such as Kulin,
Bruce Rock, Onslow, Kalbarri, Morawa,
Mundaring, Toodyay, Broome and Gerald-
ton,

These projects include buildings, hous-
ing volunteers from the Bush Fire Service,
Fire & Rescue Service, State Emergency
Service and St John Ambulance and region-
al employees of the FESA divisions.

Information technology

Each of the three divisions had a number

of systems that were different, in terms of

scope, sophistication and success. There
was a need for many of these systems to
adopt a standardised approach or model to

ensure consistency of information and a

more coordinated and efficient service.
One of the important points in this

process was to ensure that although there
was a need for a more standardised app-
roach, the needs and information require-
ments of the divisions needed to be care-
fully addressed. Some of these included:

* Information Technology is being signifi-
cantly upgraded to meet the demands of
the new agency. The Emergency Services
Computer Aided Dispatch and Com-
munications (ESCADCOM) is a major
shared infrastructure project to provide
call-taking and dispatch and communi-
cations for fire, rescue, police and ambu-
lance services.

* New financial, human resources and
records systems are currently being
introduced to manage the activities of all
divisions.

+ Planning for common standards and
systems for acquisition of computer
facilities, networks and administrative
applications is well underway.

* A joint e-mail directory has been prod-
uced and is available on-line.

+ We are currently in the process of re-
searching ways to develop new or link
existing volunteer databases to enable us
to develop and maintain accurate infor-
mation regarding equipment, training,
age and number profiles for volunteer
groups.

Communication

When going through any major change
process it is important to establish effective
and meaningful two-way communication.
Resistance to change can be reduced by
effectively and honestly communicating
with employees, volunteers and stake-
holders to help them to see and understand
why the change must occur. Strong com-
munication reduces the risk of mis-infor-
mation. Most people just want to be told
what is going on. In establishing FESA,
many of the internal and external stake-
holders were included extensively in the

development phase and this has continued
in the implementation phase. Regular
newsletters and videos were circulated to
staff, volunteers and external groups
during this process.

Human resource management
Human resources functions for each div-
ision are now undertaken by the FESA HR
section,

Existing HR staff from each of the div-
isions have assimilated into one to address
the needs of the organisation and are
currently working on their business plan.

An example of the success in this area is
demonstrated in the aftermath of this
year's Brookton-Pingelly major bushfires.

Both the BFS and the FRS manage their
own insurance, compensation, counselling
etc. when dealing with the recovery process
of an incident. This was evident at this
particular fire—BFS supported one town
and FRS the other.

As many know, it takes months for a
community to get back on its feet after a
devastating bushfire, particularly when
there has been the death of a local girl, four
people seriously injured and around 20
volunteers requiring medical attention.
This process is not helped by an uncoor-
dinated approach in the recovery process
by emergency services agencies. What we
have now put in place at FESA is a
coordinated approach.

Volunteers
In compiling their report and recommen-
dations, one of the things that was upper-
most in the minds of the Taskforce mem-
bers was the immense contribution of
volunteers The importance and value of
volunteers should never be underesti-
mated. If volunteers were no longer avail-
able, the community and government
would not be able to afford the cost of
replacing their services with paid staff.
Not long after FESA was established, a
dedicated officer was assigned to coordin-
ate and advance volunteer issues across the
divisions. FESA takes a close interest in the
progress of volunteer issues. In May a
Volunteer Forum was held to enable the
volunteers from the three divisions to get
together to Jook at issues that were com-
mon to volunteers and their future in FESA.
Commitment to volunteers must be more
than just words. FESA must provide ade-
quate training, equipment and support to
enable them to undertake their role in the
community effectively.

Employee remuneration inequity

Currently there is inequity between the
operational divisions—the BFS and SES
tend to be paid at alower level than the FRS.
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Loma Prieta earthquake occurred approx.
one month after the Sept. 1989 data was
collected), or the earthquakes occurred
long enough before the data collection
period (e.g. the Palm Springs earthquake
occurred approximately two months before
the Sept. 1986 data was collected and the
Sierra Madre earthquake occurred approx-
imately two and one-half months before
the Sept. 1991 data was collected) so that it
might be assumed that any effects of the
earthquakes on the preparedness measures
had dissipated (Mulilis & Duval, 1990a,
1990b, 1991a, 1991b, 1993).

Secondly, it was assumed that any effects
of these earthquakes on preparedness
behavior affected both males and females
in a similar manner, and thus, differences
between male and female preparedness
levels would not have been substantially
affected relative to one another. As it turned
out, the fact that peak preparedness values
for the masculine and feminine subscales
occurred at different time periods over the
six year data collection period (see Tables
6, 7, and 8) was not directly supportive of
this second assumption. However, the fact
that the pattern of preparedness values for
these two subscales was similar (i.e.,
somewhat random — see Tables 6, 7, and
8) is suggestive that the pattern of gender
differences would not vary substantially
with temperal proximity to an earthquake.

In conclusion, the present research takes
an important step in determining precisely
why gender makes a difference in earth-
quake preparedness activities,and as such,
could aid emergency managers in increas-
ing disaster preparation efforts. It is
suggested that future research be directed
toward verifying the existence of these
differences in terms of different popula-
tions (e.g. non-students), different sex-role
attitudes and ideologies (e.g. traditional
versus non-traditional),and different types
of disasters (e.g. tornados, floods, hurri-
canes). Furthermore, additional research is
recommended in determining whether
these differences arise from more tradit-
ional gender-stereotypic notions (e.g.
differences in personality or differences
due to division of labor) or are grounded
more in the rationale of cognitive appraisal
approaches (e.g. Lazarus’ cognitive app-
raisal theory—Lazarus, 1966, 1991; Laz-
arus & Folkman, 1984; PrE theory—Duval
& Mulilis, in press; Mulilis & Duval, 1995a,
1995b, 1995¢, 1996, 1997, 1998).

Footnotes

! The terms sociotropic and autonomic
were originally used by Beck (Beck, Ep-
stein, & Harrison, 1983) in his work on
depression to describe two dimensions of

personality. Developmental theorists (e.g.
Baumeister & Sommer, 1997; Carlson,
Cooper, & Hsu, 1990; Chodorow, 1989;
Cooper & Grotevant, 1989; Cross & Madi-
son, 1997a, 1997b; Gilligan, 1990, 1991;
Grotevant & Cooper, 1985; Martin & Ruble,
1997) have applied these and similar terms
(e.g.individual versus connected, indepen-
dent versus interdependent, and justice
versus care perspective) to describe differ-
ences between males and females.
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Specific Acts make another set within
Russian emergency legislation, These may
be subdivided into two groups: emergency-
specific laws and regulations, covering par-
ticular types of emergencies, and emer-
gency service-specific laws and regulations,
addressing particular emergency manage-
ment function or service activities.

Examples of emergency-specific acts are
the federal laws for social protection of the
people affected by the South Urals (Chelia-
binsk-65) and Chernobyl radiation disas-
ters, or the laws regulating the use of atomic
energy and provision of radiation safety
{see Federalnii Zakon, 1993b, 1995e, 1995f,
1995i). Other examples are the 1995 Road
Safety Act,the 1997 Hazardous Facilities Act
and the Hydro Technical Systems Safety Act,
which respectively deal with transportation
accidents and accidents at hydropower
facilities and emergencies and disasters
provoked by these (see Federalnii Zakon,
19953, 1997a, 1997b).

For geophysical hazards, the respective
acts lack federal laws specially regulating
community and regional protection, unlike
laws that have existed in the West for a long
time, such as the Flood Insurance Act of
1968 and the Earthquake Hazards Reduc-
tion Act of 1977 in the USA. In Russia these
issues are covered by either respective
paragraphs (sections) of the integrated
laws or more widely by the presidential
decrees and governmental regulations.

The reasons are twofold. Firstly, there is
the legacy of Russian historical tradition
as a highly centralised country, with
executive power dominating legislative
power for centuries. Secondly, natural
disasters in Russia are relatively less
destructive than technological ones which
attract most public concern and thus
obtain more lawmaking from federal legis-
lators. Whatever the reason, the existing
decrees and regulations are insufficient,
both in terms of legal power and coverage
of natural disasters. Even major floods, the
most devastating geophysical hazard in
Russia, remain untouched by the federal
emergency and disaster legislation.

An analogous problem exists in the legal
regulation of the conflict-type emergencies,
that practically lack specific federal laws.
The unique exception is the 1992 Defense
Act, which covers civil protection issues in
armed conflicts, wars and terrorist attacks
(see Zakon, 1992b). Other pressing issues
associated with conflict-type emergencies
are addressed only by presidential decrees
and governmental regulations, referring to
specific sociopolitical conflicts {e.g. those
in Northern Osetia, Ingoushetia and
Chechnia in 1994-96). This is further
complicated by the exclusion from the
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Federal Emergency Act of these type of
emergencies and disasters, thereby leaving
them out from the organisational frame-
work of the RISE system, as well as from
the federal emergency and disaster legis-
lation system.

In another set of emergency and disaster
acts—the functional Acts—one can distin-
guish those regulating particular functions
or areas of activity of specific emergency
services. For example, these include the
1991 Militia (Police) Act, 1992 Penitentiary
Criminal Institutions Act, 1994 Fire Safety
Act, 1994 Emergency and Rescue Service
and Rights of a Rescuer Act, 1995 Federal
Security Service Act, 1997 Internal Troops
Act (see Zakon, 1991b, Federalnii Zakon,
1995d, 1995g, 1997¢). Numerous presiden-
tial decrees and governmental regulations
supplement these federal acts. Meanwhile,
however useful for research and better
understanding of the spectrum of existing
specific acts, their delineation is to a great
extent conditional. In practice, many of
these marry both emergency-specific and
function-specific characteristics, which
cover certain types of emergencies or
disasters as well as particular emergency
service functions.

Legal regulation of prevention,
mitigation of and preparedness

to emergencies and disasters

Almost every integrated and specific act
contains multiple paragraphs and sections,
regulating emergency prevention and miti-
gation and providing for development and
implementation of measures to facilitate
early detection and mitigation of risks and
threats to human lives, health, social and
economic welfare, national integrity and
constitutional order. This should be achiev-
ed through legally-demanded expert
examination of the project drafts and
auditing of the actual activities to filter
those considered unacceptable by the
safety {risk) criteria. In 1997 alone, the
central expert councils of the Ministry of
the Russian Federation for Civil Defense,
Emergencies and Natural Disaster Res-
ponse (EMERCOM) and the State Environ-
mental Protection Committee issued more
than 130 and 80 impact statements res-
pectively (Gosudarstvenii Doklad, 1998:
151). Russian law also prescribes preven-
tive measures to ensure integral security
and safety while carrying out routine
monitoring, control and supervision func-
tions provided by responsible state, public
and private organisations.

However, the scope and depth of existing
emergency acts could hardly be considered
exhaustive. The bulk of these involve no
more than a general list of requirements

and not a specific mechanism, or respective
sanctions for non-compliance. In addition,
the standards that should serve as a main
calibration instrument for specialists are
often reconsidered. Sometimes this weak-
ens these standards to decrease artificially
the severity of an emergency, to calm the
affected people and avoid liability of
responsible agencies and officials. For
example, this happened a few times within
the last 15 years with the maximum per-
missible concentration of nitrates in food
products and radionucleides in the milk
that have been used as safety standards in
mass poisonings and radiation emer-
gencies (see Porfiriev, 1993},

Industrial personnel safety and industrial
safety acts occupy a special place among the
laws and regulations related to prevention
and mitigation of technological emer-
gencies. In the former Soviet Union and
contemporary Russia these are known as
Fundamentals of Labor Security Law of the
Russian Federation (as amended in 1993)
with the basic concept ‘labor security’
being, in our opinion, linguistically in-
correct and misleading in substantive
terms. Although the above-mentioned act
is associated with prevention of techno-
logical accidents and emergencies, it is
biased towards passive methods of person-
nel protection against industrial hazards,
including compensation payments for
post-impact health effects. Meanwhile,
prevention and mitigation of disasters by
using information-intensive technology
and flexible management organisation are
scarcely mentioned in the Russian law,
unlike other industrialised countries.

In emergency prevention and mitiga-
tion-oriented laws and regulations the land
use planning acts, construction standards
and operation licenses are important.
Sanitary and environmental constraints
prohibit the construction of hazardous
facilities in dangerous proximity to resi-
dential districts and force a protection zone
around such facilities. These constraints,
along with operation license requirements,
are established in the 1991 Sanitary and
Epidemiological Welfare of People Act, the
1991 Environmental Protection Act, the
1595 Environmental Impact Assessment Act
as well as construction standards devel-
oped and enforced by Russian construction
departments (Zakon, 1991c, 1992¢, Feder-
alnii Zakon 1995h). In general, the latter
provide efficient regulation of building
construction in respect of existing hazards,
although the earthquake disaster in Nefte-
gorsk in 1995 revealed this is not always
guaranteed (Porfiriev, 1998: 170-190).

Industrial safety declarations for the
hazardous facilities are another legal
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