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I ntroduction

Canadians have traditionaly been relatively fortunate with regard to the frequency of disasters and the
impact of their damage. Nevertheless, we have had our share of community-wide catastrophes that
caused sgnificant damage and overwhemed existing emergency-response resources. Numerous
disasters from the Halifax, NS, explosion of December 1917, to the more recent (1997) ‘flood of the
century’ in southern Manitoba serve as areminder of Canada’ s experience with disagter.

During the last eighty years Canadians have experienced awide range of disasters. They include
weather related events (e.g., floods, tornadoes, severe snow storms, forest fires), accidents (e.g., train
derallment, air crash, ship/ferry sinking, explosions), as well asincidents of sabotage and civil disorder
(e.g., riots and armed confrontation).

Decades of dedicated and successful effort by al orders of government, industry and norn-government
organizations (NGOs) have resulted in the implementation of many effective emergency preparedness
and response measures across Canada. A sgnificant component among these measures isthe
Emergency Site Management (ESM) System which has been developed through the Canadian
Emergency Preparedness College at Arnprior, ON.

The am of this document is to describe the Emergency Site Manegement (ESM) system within
the context of disaster response by Canadian locd authorities (e.g., municipdities).

Disasters and crises described

Incidents, emergencies, crises and disasters have been defined from avariety of perspectives and within
different contexts. (For the definition of other terms please refer to Appendix A.) Unfortunatdly, these
definitions do little to clarify the events, which they describe. One way to better understand these events
isto view them as points dong a spectrum, or ameasure, of two factors:

1. Theimpact the event has on the community.
2. Theresources available to respond to each event.

Events defined as ‘incidents are, therefore, located at one (less complex) end of this spectrum,

emergencies somewhere in the middle and crises or disasters a the other end representing an extremely
complex response effort.
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Each municipdity has its own resources and unique capability to respond to these events. This
‘cgpability’ varies from one municipdity to another. Therefore, each event must be defined (e.g., asan
‘incident’ or a“disagter’) in the context of the community in which it occurs. In other words, an event
that may be deemed relatively easy to manage by amunicipality with sufficient response resources, may
be seen as more demanding by another.

Theterm ‘incident’ is often used to describe events which occur rather commonly in day-to-day life and
for which response organizations (e.g., Fire, Police and Emergency Medical services) are well

prepared. These events may indude single-house fires, angle-car accidents or armed incidents (e.g.,
homicide or domestic violence). ‘Incidents are rdatively sraight-forward events for which response
agencies often have standing operating procedures (SOPs) and sufficient resources. (SOPs may
address such topics as the deployment of key resources, desired response activities, aswell as
communications or reporting procedures.) Moreover, response organizations easly manage these
events using available resources without necessarily resorting to other agencies or mutua ad partners.

The events which are dassfied as ‘ emergencies’ are less common than ‘incidents but are dill within the
cagpability of responders and their organizations. Emergencies may include large (e.g., apartment) fires,
multi-vehicle accidents, and hostage-taking or shooting incidents. Response organizations ordinarily
handle these events using extra (i.e., off-shift) resources or mutud aid partners. Other agencies may be
involved in the response but these normaly include the traditiona response agencies (i.e., Fire, Police
and Emergency Medica Services).

Crises and disasters are defined as abnorma and unique events that occur with some degree
of surprise to demand unusud, extensive and taxing response effort.

‘Crises and ‘disasters are defined as abnormal and unique events that occur with some degree of
surprise to demand unusua, extengve and taxing response effort. These events are, in fact, ‘turning
points in the life of individuas, family units, organizations, businesses, communities (eg., municipdities),
and nations with a potentia for affecting them in both the short and the long term. They are events
which, by their definition, overwhelm any one response organization and demand a multi- organizationd
and multi-jurisdictiona response.

The response to disasters and crises as arule involves the three ‘traditiona’ response functions: Police,
Fire, Emergency Medicd Services. Invariably, it dso involves amyriad of other organizations: various
government (i.e., municipa, provincid and federd) agencies, non-government organizations (NGOs),
industry and many more.

The research and the various publications on ‘crises and ‘disasters are very confusing especidly on the

issue of definition of the two terms. In essence, these two terms define the same environment with
generdly the same requirements for response.
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Disagters. Impact and consequence

Thisdocument focuses on municipal response to community-based crisesand
disasters. It usesthetermscrises and disastersinterchangeably.

There is much research to provide responders and their organization with alikely scenario of disasters
and their impact on responders and response agencies. Key highlights are briefly presented below for
two reasons. Oneisto provide a context for emergency preparedness and response. The other isto
emphasize the need for a system to effectively manage disaster Stuations.

One of thefirg ‘truths or redities of disaster Stuaionsisthat they are extremdy stressful for both
individuas and organizations. Being unigue (i.e., uncommon) and dways involving red or perceived risk
to life, limb, property and the environment, these events often demand an extensive response effort
within compressed time lines. Moreover, traditional approaches and day-to-day practices must often
be modified to accommodate these unique events.

Another ‘truth’ of disaster responseisthat its effectiveness is directly related to the emergency
preparedness effort that precedesit. In other words, effective response is no accident and often
requires the cooperation of various organizations and jurisdictions. Disasters aso represent acomplex
multi-jurisdictional operationa environment thet demands unique individua skills and organizational
structures.

It isaso true that often the first to respond to disasters and crises are the individuals who are at or near
the disaster scene. However, while their effort is vauable during the immediate post-impact period,
sugtained and extensive disaster response must quickly become the responsibility of accountable public
officids a municipa, departmenta and Board levels.

Not surprisingly, the success of al disaster response operations is dependent primarily upon the ability
of individuas to communicate well despite two obstacles: the stress imposed upon them by the disaster,
and the lack of darity regarding the situation they confront or their role withinit. Effective
communications must be achieved a five leves: intra- organizationd, inter-organi zationd, between
response organizations and the public, between the public and response organizations, as well as among
the various systems that respond to the disaster.

The success of the response effort is dso dependent upon the ability of responders to effectively make
decisions and to coordinate their response effort with others. However, decision making in disaster
gtuations is sgnificantly more complex than in day-to-day environments. Numerous reasons are at the
basis of this added difficulty. They include the tremendous stress inherent to disasters; the reduction in
the time available to gather and andlyze information; the overal reduced capacity to respond effectively;
and, the interdependency inherent to multi-jurisdictiona and multi-organizational response effort.
Responders are suddenly caught in a Stuation where they are unable to undertake unilatera action and
are obliged to consider the jurisdiction, needs and capabilities of other response organizations.

The coordination required during disastersis dso digtinct from day-to-day operations. This
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coordination--of information, resources, decisons and activities--becomes critica particularly when one
redlizes that, to some degree or another, al response organizations or agencies depend on one another
to effectively respond to the situation. In short, no agency islikely to have al the resources and
information needed to unilateraly and conclusively ded with the disaster scenario.

Why bother with this system?

Emergency responsein Canadaiis based upon an escalated (i.e., gradua) and controlled application of
resources to meet the needs of each situation and its unique requirements.  Emergency responseis
founded on the following genera concepts.

Individud citizens are responsible to prepare themselves for emergencies.

Sustained disaster response is the purview of larger entities (i.e., response agencies, loca
authorities).

Disaster responseis ORDINARILY the responghbility of locd authorities (i.e, municipdities).
When appropriate, provincia and federa resources may be offered in support of the response effort
by the affected locd authority. (Thiswould be achieved gradually to meet the escalating needs of
the Stuation.)

Each province and territory in Canada has laws mandating its municipa dected officids to effectively
prepare for and respond to disasters. Moreover, Canadian municipalities are expected to undertake an
on-going emergency-planning effort that often involves avariety of emergency response organizations.

The stakes during disaster periods are very high; time is short; and, the consequence of error is
tremendoudy high. In disagters, the ‘fidd of operation’ is often out- of-the-ordinary, the ‘game’ (or
operation) unique, the players often form an emergent organization, and many of the rules of the game
are often formed on the go.

In managing such an environment one could fly by the seat of one€'s pants. Some do; few succeed.
Public safety demands better! Moreover, the consequences and the inherent liability of poor or
inappropriate response are forcing loca authorities and response organi zations to adopt a more
systematic way to manage disasters.

A number of ‘sysems currently exist to guide emergency response operations. Most of these systems
(e.g.., Incident Command System) were introduced by the Fire Services to assst them in their unique
role. To that end, these systems are effective. However, they miss the linkage to the larger response
effort that, in Canada, isthe purview of dected officids a the loca authority.

The Emergency Site Management system builds on the presence of organizationspecific disaster

management processes (or systems) to provide a broad approach to the management of disasters at
locd authority leve.
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Thekey principles of disaster response

Disaster response in Canada is based upon a number of key principles. These form the basis of the
Emergency Site Management system and are represented by the fallowing:

Appropriate response to unique Situations

Congstency with day-to-day operations

Desgnated respongbilities

Flexibility and adaptability

Cooperation across organizations and jurisdictions
Accountability of dected officids

Escalation to Provincid and federd governments support
Coordination of the planning and response effort
Enhancement of the flow and digtribution of information
Avallability of afunctiond EOC

Disasgter Ste management through team effort

Appropriate response to unique Stuations

To be effective, disaster management systems must be designed in a manner that will permit their
gpplication to awide range of unique Stuations. They must facilitate and encourage appropriate
emergency management actionsin an environment where knowledge about what happened and what
needs to happen isincomplete.

Because outcomes vary significantly from one disaster to another, such systems must concentrate on the
pr ocess rather than on well-defined outcomes. Unlike day-to-day managemernt activities where the
outcome of one's actions are often pre-designed and predictable, in disasters these are often unknown
or beyond onée's control.

Consistency with day-to-day operations

Effective disaster response operations should mirror day-to-day operations. That is not to say that they
areidentica. They are not. However, disaster operations must be a smooth, predictable and planned
continuation (e.g., escalation) of day-to-day procedures. This practice develops a‘learned response
by the response organization’s personne and reduces some of the traumainvolved in shifting from
‘normd’ to criss mode.

Designated responsibilities

Organizations often respond to a disaster with either pre-designated or assumed responsibilities. These
may resut in conflict, where two organizations expect to perform smilar roles, or in agap wherea
desired roleffunction isinadvertently ignored. To be effective, the disaster response effort must rapidly
integrate and focus these potentidly diverse respongbilities, and their corresponding assumed roles, into
aconcerted plan of action.

Naturdly, each organization needs to focus on its own particular expertise and mandate.  The success

of any emergency management system is dependent upon the remova of redundancies and the
maximization of effort by al response organizations and systems.
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It follows, therefore, that key disaster roles and responsibilities should be determined PRIOR to any
disaster-response effort. Thisis best achieved through emergency planning.

Flexibility and adaptability

The disaster environment is dways fluid' (or ever-changing), unpredictable and often demands an
immediate response. Responders and disaster managers often lack experience with the disaster and are
initidly overwhelmed by its onset and its outcome. While they are encouraged to be persgtent in their
effort, they cannot remain rigid in their gpoproach. FHexibility and adaptability are critica to the successtul
management of these unique events.

Effective disaster management systems must encourage, therefore, both operationd and organizationa
flexibility. Such sysems must be designed to dlow for variations in resource availability, jurisdictions,
operationa requirements, and organizationd sructures. Ad-hoc organizations and operationa networks
that are the norm in disaster operations must be incorporated into the overal effort and be well

managed.

Cooperation acr oss organizations and jurisdictions

As noted above, disasters demand a multi-organizationd and multi-jurisdictiona response. No single
organization can respond unilateraly and the response of one organization influences the outcome of the
response of others. In such an environment, it is critical for emergency management systemsto
encourage and facilitate inter-agency cooperation. Moreover, this cooperation should exist throughout
the emergency management process:. from the start of pre-disaster planning to the end of post-disaster
recovery.

Accountability of elected officials

As noted above, the responsbility for organized disaster response in Canada begins with el ected
offidasat alocad authority level. Stated differently, dected officias at municipd leve are responsible by
law to prepare for and effectively respond to disasters that might affect their public. Nested within that
broad responsibility are various other authorities and jurisdictions: Police, Fire, Emergency Medica
Services, various other hedth officids, dangerous goods specidists, members of the local industry, and
officas from provincid and federd government departments.

The rare exceptions to the above- stated municipa responsbility relates to disasters which have a broad
geographica impact (i.e,, those affecting a number of municipdities or Didtricts), or those which impact
gpecific provincid or federa areas of responsibility (e.g., parks, military bases, First Nation reserves).
Asarule, these are managed- - separately or jointly--by provincia or federd officids asis deemed
appropriate.

The maintenance of the jurisdiction of the local authority, even during periods of loca crises and
disagters, emphasizes the respongbility of its elected officiasto their condtituents. It also maintains that
respons bility with those who have the best knowledge of their community: Its hazards, resources and
cgpabilities. By necessity, this aso implies the involvement of al key players (indluding industry) in the
disaster planning and response processes.

Moreover, it isworthy of note that disasters rarely destroy or disrupt a whole community forcing it to
completely shut-down its day-to-day operations. More likdly, acommunity's genera population
continues with its daily routines while those living in the area affected by the disaster struggle to return to
norma. Both segments of the community require attention. Both are the responsbility of the eected
officds of that locd authority.
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An effective disagter management system mugt, therefore, permit a team effort on the one hand and
integrate the jurisdictiond needs of the municipdity's eected officids on the other. The system must
provide for the involvement of dected officias and must ultimately lay the respongihility for effective
response on their shoulders. While focusing on the affected area, these officids must not neglect the rest
of ther community.

Escalation to Provincial and Federal governments support

As noted above, disasters affecting aloca authority are expected to be managed by that authority.
However, it is concelvable that the disaster response effort may require resources beyond those of the
affected loca authority. In such circumstances, the loca authority may ask for resources from its
Province or Territory. It may or may not be granted these resources.

When provided, the resources from other orders of government are offered on a graduated or escalated
manner. In other words, these resources are offered to meet the needs of the current situation.
Additiona resources may be provided at a later date following ared or perceived escdation in the
demand for them. Moreover, when the Province or Territory deemsit necessary, it may request
assistance from the federa government.

Provincid, Territorid and federa governments may support the affected municipdity by providing the
resources and distinct competencies of the members of the 'loca sate. These are the other government
agencies and departments which are located within the municipality. Members of the 'locd state’ may
perform a number of crucia disaster response activities. These may include various ingpections (e.g.,
hedlth, dangerous goods, environment, structural) and a broad range of other services (eg.,
communications, trangportation, shelter). These agencies may aso provide resources such as bridging
equipment, telecommunication centers, power generators, airplanes, and much more.

In Canada, when such services and resources are offered they are as arule provided in support of the
municipa effort. In other words, the involvement of provincial or federal resources does not
automatically mean a shift of overdl jurisdiction away from the municipdity's dected officids. These
elected officids remain in control of their response effort.

Coordination of planning and response efforts

Disaster response Stuations demand aleve of coordination more significant, intense and complex than
the one practiced during day-to-day operations. Limited time and the risk to life and limb dictate that
things be done quickly and correctly thefirdt time. This requires that the various response efforts be
coordinated S0 as not to create dangerous operational gaps, or result in work performed at cross
puUrposes.

The element of ‘coordination’ should not be confused with the term ‘command’. The para- military
gructure, with its centralized command system, is not practica as the primary system with which to
manage peace-time municipa disagters. [Thisis supported by numerous researchers. Auf der Heide
(1989); Drabek (1981, 1987); Drabek and Hoetmer (1991); Dynes (1970); Quarantelli (1985).]

Effective disaster responseis best achieved through coordinated planning involving al key players. The

disaster management system must permit this on-going planning effort and a collaborative gpproach that
iscritica in disaster response.
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Enhancement of the flow and distribution of infor mation

Accurate and timdy information is the lifdine of any management system. For the reasons mentioned
aboveit is particularly criticd in disasters. Disaster management systems must enhance existing
organizationa structures and communication patterns. However, they must not stop there. Effective
disaster management systems must o facilitate the flow of information across organizationd
boundaries as well as between the response agencies and the public.

Availability of a functional Emergency Operations Center (EOC)

The perception isthat disaster response operations can occur independently of municipal coordination.
A prevaent attitude among response agencies isthat they ‘can handleit.' Fire departments can and do
suppress fires without being overseen by municipa officids. The same gpplies for Police officers who
respond to hostage taking Stuations; Emergency Medica Services saff members who respond to multi-
casuaty incidents; and, industry personnel who respond to ontSte chemicd spills.

However, a disaster Stuation creates an entirely new operation; involves the rgpid activation of al
response agencies, and, requires the coordination of their resources and activities. The environment of
the disaster Situation often raises public concerns and media attention, making the Stuation a pressing
problem for communication personnel. Moreover, anew need emerges to coordinate the resources
provided by those from outside the immediate disaster area or the municipdity.

An effective disagter management system requires aloca authority to have a nerve center or afocd
point for its response operation. Thisis best achieved through an EOC. The system must dso
acknowledge that other agencies, government departments, and industria Sites may operate their own
emergency operationa centers. These separate EOCs must be linked to the municipa EOC to permit
the rapid exchange of information or resources, and facilitate a Sngle coordination point for the
municipa response effort.

The manner in which the EOC Control Group and the Site Team operate and interrelate is discussed
below. It sufficesto say, that the role of the EOC is to support those who operate at the 'sharp end'--
the Ste.

Disaster Site Management through team effort

Response effort at the disaster Site--the impact area of the disaster--can and should be managed by
those who are there. In short, these responders are physicaly located at the disaster site. They have
the best view of loca conditions, are best able to notice and adapt to changing conditions at the Site,
and are best equipped to take immediate action as necessary.

Disagter responders at the site are likely to represent a broad range of organizations and jurisdictions.
As mentioned above, their efforts should be coordinated--NOT commanded. The management system
best suited to their needsis one that encourages and permits a ‘team' approach to disaster response
under the leadership of a‘dte manager’. (The site manager’ srole is discussed below.)
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The Emergency Site Management (ESM) system

The ESM system is based on a multi-tiered framework for communications, joint (or coordinated)
decison making, and the coordination of activities or resources. It does not intend to undermine, usurp
or interfere with the command and contral, or the reporting structures of the various response agencies.
In fact, the system fadilitates the interaction among the various emergency response organizations & two
primary locations: the emergency site and the municipa EOC.

The system designates the respongbility for managing the emergency site to a Ste Manager and a Site
Team of senior representatives from each of the key emergency response organizations a the ste. The
team’ s main task isto return the Situation at the Site to normal as soon as possible.

The ESM system does not intend to undermine, usurp or interferewith the command and
reporting structures of the variousresponse agencies. It isdesigned to facilitate inter-
agency communications and coordination

The response effort at the site must rely upon support from and through the Municipa EOC. That EOC
should serve asthe focd point, or as afunne, to channe al needed response resources to the site.
Additiondly, the Municipad EOC should concentrate on the immediate day-to-day needs of the
Municipality and the recovery needs of its members (i.e, individuas, businesses).

The ESM system assumes and accepts the presence of other EOCs and the gpplication of other single
service command/management systems (e.g., Incident Command System, Fireground Command) or
more comprehensve variants such as the Unified Command System. However, the sysem’smain
focusisto provide one framework to integrate and coordinate municipal emergency response
operations.

Activation of the system
The ESM system should be activated when there is aneed for any of the following:

More complex response systems and procedur es than are used in ‘normd’ day-to-day
operations.

Critica resour ces beyond those available within the municipdlity.

Greater coordination of the activities of the diverse response organizations within the municipdity.
Extralegal powers (aways gained through a‘declaration of a state of loca emergency’).

The ESM system may be activated in avariety of ways depending on the circumstances rdating to the
disagter Stuation. The system is normdly initiated as an escaation of the norma response procedure of
the local response organizations (e.g., Fire, Police, Emergency Medica Services). In other words,
disagter response commonly begins when Fire, Police or EMS resources are dispatched to what is
believed to be an ‘incident.”  When these responders arrive at the scene and redize the magnitude of
their task, they often ask their digpatch/communication center for additiona resources and immediatey
begin their own response effort. These natification and response activities are likely to be repeated by
representatives of dl response organizations at the emergency scene.

At some point, municipa response organizations begin to redize that they are dedling with a* disaster
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gte’ and not an ‘incident scene’. This occurs when the resources available to them are stretched to the
limit, or when they redize that their organization isfacing atask beyond its mandate or cgpability. This
observation, which naturaly leads to the need for a concerted effort, may be made by a number of

people induding:

Field personnel, as they rapidly band together for amore concerted and coordinated effort)
Senior members of the various response agencies who are located at the scene

Other key municipd officids (e.g., eected officids, directors of disaster services, city manager,
town clerk, or other appointees).

When the need for concerted effort is confirmed a municipa leve the ESM system must be put into
action as quickly as possble. That implies the following:

A Site Manager must be appointed and dispatched to the disaster site. (In many municipditiesthe
organization which isto provide the Site Manager is pre-designated in the Municipa Emergency
Pan. All that isleft to do then isto nominate or gppoint the individud.)

The Site Manager should determine the location of the Site Command Post.

All senior representatives of the response agencies at the emergency site should be advised of the
gppointment of the Site Manager and the location of the Site Command Post.

The emergency site should be defined (i.e., given geographical boundaries or outer perimeter) by
the Site Manager and those at the Municipal EOC.

All agency/department command posts should, where possible, be co-located with the Site
Command Post.

The Municipa EOC, if available, should be opened and staffed. (The degree of its saffing should
reflect the needs of the Situation.)

A declaration of a‘dtate of local emergency’ should be made, as appropriate.

From this point on, the emergency ste should be under the direct management of the Site Manager and
the Ste Team. They, in turn, should be supported by the Municipad EOC. Let usthen look at the
membership and roles of the Municipad EOC Control Group and the Site Team (including the Site
Manager).

The (Municipal) EOC Control Group

As noted above, disaster stuaions may likely result in the activation of avariety of emergency operation
centers. However, the key one from amunicipa perspective isits own EOC that may be located at
City Hal or a another public facility.

The municipad EOC is gaffed and managed by the Municipa EOC Control Group. Figure 1 illustrates
the generad composition of the municipa EOC Control Group and the network of organizations that are
linked to it. Note that it contains three broad and distinct organizationa ‘circles. These represent
varying accountabilities and interests. Thefirgt and inner circle represents the members of the local
authority (i.e, municipal) EOC Control Group and often includes the following:

City Manager, Town Clerk, or another municipa adminidrator. (This personisnormaly the onein
charge of the municipa EOC's operations).
Municipa Emergency Measures Coordinator (e.g., Director of Disaster Services) who in generd
reports to the City Manager or Town Clerk.
Heads/Chiefs of key municipa Departments Agencies or Boards (e.g., Fire, Police, Emergency
Medical Services, Socid Services, Public Works, Trangportation, School).
Municipad Emergency Public Information Officer (where one exists).
The Chief Financid Officer for the municipdlity.
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Key representatives of industry or other orders of government whose inclusion, when necessary, in
the EOC Control Group may be temporary or permanent depending on the Situation.

[Note: Some loca authorities may not staff each of the above postions. However, each of the
functional areas MUST be addressed.]

Figure 1 - The Municipal EOC and its network

» Emergency Coordinator
« City Manager, Town Administrator
» PR/Communications Manager
" Municipal Department Heads

* Municipal Financial Officer
» Key invitees

The
Municipal EOC
Contraol Group

* Various Dispatchers

* Municipal communication centers
—|— — —»»| * Key headquarters personnel

* Industry representatives

 Other EOCs

Organizationg/Agencies
based within the
Municipality

o * Industry representatives
> . Other orders of government
* Mutual Aid partners
» Non-government Organizations

Organizationg/Agencies
external tothe
Municipality

The primary role of the EOC Control Group isto strategically manage the disaster response effort by
addressing broad community-wide issues and requirements as oppose to ‘tactica’ (i.e., Ste- and
response-specific) matters. The EOC Control Group should achieveitsrole by:

Initiating the ESM system (as noted above).

Providing orngoing support (e.g., resources, media relations, coordination with externd agencies) to
the Site Manager and Site Team.

Ensure, where gppropriate, continued operations in the unaffected area of the municipality.
Coordinate with other EOCs or agencies from within the municipaity and externd to it.

Coordinate, as requested by the Site Manager and Team, the flow of resourcesinto the emergency
gte. (Once a the site these resources will be managed by the Site Manager or the appropriate
senior representative of the response agency a the ste))

Track and record the costs incurred by the operation.

Document the operation through various event logs and expenditure ledgers.

It isimportant to note a this point that municipa eected officids are key playersin their municipdity’s
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disaster response operations. However, these eected officials should not be an integra part of the
EOC Control Group. Instead they should have their own room somewhere in close proximity to the
municipal EOC. Thereasonsaretwo fold. Oneisthe need to separate the municipdity’s ‘ executive
and 'operationd’ functions. The other is the unique public relations or politica role of dected officids.
Thisroleis best performed away from the municipal EOC s0 as not to distract from its operation.
These dected officids should vist the EOC, remain current with the Stuation, and maintain the
communication flow. However, they are dso advised to dlow the EOC Control Group to manage the
disaster response effort.

The municipa EOC Control Group is connected to two other operationa spheres. Oneisinterna to the
municipality; the other externd to it (see Figure 1.) The former represents municipa agencies or other
organizations within the municipdity. They are represented by various dispatchers, key heedquarters
personne, crisis managers, and key service providers located throughout the municipdity. These are
often located away from both the emergency site and the Municipa EOC, but are available to support
the Site Manager and Team as required. They often represent a mix of operationa as well as liaison
functions.

The latter group represents awide variety of organizations, agencies, services and resources which are
physicaly located outsde the municipdity. These may include mutud aid partners,

Figure 2 - Resour ce coordination through the EOC

Federal
Resour ces

Provincial/territorial {}/U {w

Resour ces {} Q] Industry
% / Resour ces
Mutual Aid {} /
Municipal-owned urces
Resources Q Munlcmal based
{} g] Resources {\]

Resour ces
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representatives of other orders of government (some actudly located within the municipdity), volunteer
groups, and the media (e.g., nationa, international). These organi zations may offer needed resources
and sills, provide liaison to resources on stand-by, help meet regulatory requirements, or Smply
monitor the Stuation.

Members of each of the three generd groups are usualy supervised and managed by their respective
chain of command or reporting lines. The ESM gtructure provides an additiona framework that is
specificaly aimed at the coordination of information and resources between response organizations at
the Site and the organizations that can support it. One of the main functions of the municipa EOC
Control Group isto organize the flow of needed resources to the site (see Figure 2). The EOC Control
Group must, therefore, have influence on the type, quaity, and quantity of these resources.

The Site Team and its networ k

Because of itslocation at the disaster Site, and the more technica ‘hands-on’ aspect of itsrole, the Site
Team usualy has a more diverse membership than that of the EOC Control Group. However, the two
groups have anumber of amilarities. Both are multi-tiered; both include senior members of the
response agencies, and, both link to organizations at and outside the Site.

Theinner circle of the Site Team (see Figure 3) is headed by the Site Manager. Thisindividud is
appointed in advance by policy, loca Bylaw, or ultimately by the EOC Control Group to manage

Figure 3 - The Site Team and its networ k
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the overdl operation a the Ste. This person is often a member of the municipa Fire or Police service,
but on occasions may be a representative of the Emergency Medical Service, industry, or another order
of government.

Theinner circle of the Site Team includes the most senior member of each response agency at the
emergency Ste. Together these individuals represent the primary response organizations at the Ste and,
therefore, can quickly share information and coordinate their response efforts. The Site Manager’srole,
then, isto facilitate that interaction and move the process dong by leading the group step-by-step
towards the ultimate return of the emergency Site to pre-disaster norma date.

Not al agencies at the emergency site need to be DIRECTLY represented through membership in the
Ste Team. Theincluson of dl organizations at the Site in the Site Team would make it rather unwieldy
and its progressdow. However, every effort should be made to include al KEY' organizations and
agencies.

The following criteriamay be used to decide whether an organization should be directly included
(instead of being represented) in the Site Team and present at the Site Command Post:

The degree of the organization’ s involvement at the Ste (i.e., Sze of its operation, resource
commitment, specidized equipment ).

The impact its activities have on the operation of the other response agencies a the site.

The degree of demand for the organization’s speciaized equipment and skills by other response
organizations a the Site.

The degreeitsinput is needed during the decision making process a the Site Command Pogt.
The space available to accommodate the Site Team.

The Site Manager and the other members of the Site Team need to be in asafe area as close as
possible to the actud disaster area. Their Site Command Post may include the core team, with a
number of support teams being located in adjacent Command Posts (CPs).

In any case, the Site Command Pogt is one of the critical components of decision making, coordination
and communication a and from the emergency ste. It is often relied upon to communicate with the
other (two) tiers of the emergency ste. Moreover, the importance of coordination and communication
within the Site Command Post necessitates an advance understanding of who shdll be alowed accessto
it and how it isto operate.

The second tier at the emergency Site includes those who provide supplemental response resources at
the ste. These may include various volunteer organizations, nortgovernment organizetions (e.g., the
Red Cross, Sdvation Army), and locd contractors. Some organizations (e.g., Red Cross) provide
direct response effort while others (e.g., heavy equipment suppliers and operators) support the effort of
the response organizations. Regardless, dthough potentidly vauable to the overal response effort,
these organizations are not the primary decison makers at the Ste. Moreover, these organizations are
best coordinated by the Site Team through a number of liaison officers (LOs) whose primary roleisto
facilitate the flow of information and to coordinate activities.

The third organizationd tier at the emergency steincludes dl other response-related agencies,
organizations or businesses that are available off dte. They might be placed on 'standby’ (e.g., be pre-
positioned at the staging area), or be caled upon to provide a specific service a the emergency site.
When deployed or dispatched to the emergency site, these individuas are registered at the Site and are
then coordinated by the Site Manager or hisher delegate. They may then join the inner circle of
decison makers at the Site, or continue to servein their support role.
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Who isin-charge?

This question seemsto perplex disaster responders at the worst possible time--in the early stages of
disaster response; and often at the worst possible place--at the emergency Site. The problem isthat
everyone usually approaches the scene from hisher unique departmental perspective, and often, from a
culture which promotes ‘ command and control” style of practice. Theided ‘solution’, of course, isto
resolve this dilemma through the emergency planning process long before the onset of disadter.

Numerous researchers (Auf der Heide, 1989; Drabek, 1981, 1987; Drabek and Hoetmer, 1991,
Dynes, 1970, Quarantelli, 1985) have concluded that the para- military sructure, with its centrdized
command system, is not practica as the primary system with which to manage peace-time municipa
disasters. At the heart of the ESM system is a structure which is managed at both its ends by a specific
individua whaose primary role isto focus on the PROCESS not the outcome.

The EOC facility and the EOC Control Group is often managed by the City Manager, Town Clerk or
another pre-designated senior municipa adminigrator. (The Municipad Emergency Measures
Coordinator generaly reports to the Municipal EOC and supports the City Manager.) Similarly, the
Site Manager manages the emergency Site and leads the Site Team.

Having said that, each response agency and organization is managed/commanded by its own senior
representative (i.e., the Agency Site Control Officer). For example, the senior Fire Officer a the Siteis
amember of the Site Team and is dso the Fireground Commander. Thisindividud’sroleisto ‘fight the
fire and neither the Site Manager nor the Team should interfere with that function. However, they must
be able to provide input when it comes to coordinating their activities and resources with those of the
Fire Services at the Site.

On the other hand, when an Agency Site Control Officer is assigned to the role of Site Manager, he or
she mug relinquish the Agency role and assume fully the Agency-neutra role of the Site Manager. All

too often, the faillure to * change hats results in discord among response agencies at the Site, aswell as
long-term midtrugt within the response community.

Similarly, members of each response organization a the emergency site must continue to report to their
respective managers/officers usang their pre-disaster reporting line. The coordination of ther activitiesis
achieved through the deliberations and collaboration of the Site Team members.

The communication component

Effective communications requires both an informational component (i.e., the message) that is
understood correctly by its recipient(s) aswell as a physica medium (i.e, the hardware) to rday it.
Both are important; however, the former that is discussed below is more ‘ critica’.

Communicationsisacritica ingredient of successful emergency response and management. It is often
one of the firgt casudties of anill-prepared response effort and results in potentidly catastrophic
consequences. The ESM system is designed to enhance the cgpability of the communication network
by developing astructure for the passage of information among the various agenciesinvolved in the
response effort. In essence, the ESM system provides conditions that help overcome breakdowns of
communication channds and ensure the passage of vitd informetion.

The ESM system enhances communication through aweb of networks (see Figure 4) which relays
information from one agency to another through various pathways. These are:
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Within each organization regardless of its location.

Between members of the EOC Control Group.

Between organizations linked to the EOC and the EOC Control Group.

Between organizations at the emergency site.

Between the manager of the EOC and the Site Manager (at the Site Command Post).

Figure 4 - The Communications flow
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The communication link between the EOC and the Site Command Pogt is particularly important
because of the need for fast and accurate communications between decison makers at the two sites.
Thislink should involve avariety of tools (e.g., land line phone, cdlular phone, radio, facamile)
supporting and complementing each other. These tools should be dedicated for the use of the Site
Manager and the EOC Control Group and provide them with the ability to communicate easily, rdligbly,
directly, quickly and with much versatility (eg., dso have imaging capaility).

Using these diverse networks everyone involved may be kept aware of the latest information.
Moreover, should a communication channel or contact become inoperable, individuas could then use
the other communication channels to maintain the flow of informetion.

As an example consder the need of the Fire Chief, who is located at the EOC, to contact the senior fire
officer (Fire Ground Commander) a the emergency ste. Contact may be made in any of the following
ways.

A direct cdl to the Fireground Commander (i.e., senior Fire officer) at the emergency ste.

A cdl through Fire Digpatch.

A message relayed through the City Manager to the Site Manager.

A message relayed through any of the agencies with a representative a both the EOC and the
emergency Ste.

A similar process could easily be used to call mutua aid partners, extra resources or outside help. The
bottom lineisthat critical messages get through and on time to their intended recipient. It isimperative,
therefore, that a clear process be established for the communi cations between the EOC and the Site
Manager. (Problems often arise when everyone tries to communicate with the Site Manager, or when
responders at the Site attempt to communicate directly with the EOC.)

Termination of the ESM process

Asthe disagter Site sabilizes and the emergency response effort begins to wind down the EOC Control
Group may likely scale down its own operation and have a number of its less criticd membersreturn to
their normd duties. A smilar process occurs at the emergency Ste.

Thisisacriticd time for the Site Manager and the Site Team. Despite the temptation to watch the mass
exodus, the Site Team must continue to manage the scene until it is declared officidly closed.

Therefore, the Site Team must know which organizations and key resources are at the scenetill its
closure.

The EOC Control Group (and the EOC) may likely be closed down first. Regardiess, the ESM system
isdeemed ‘terminated’ when the function of Site Manager is no longer operationd a the emergency
gte. Thisaction implies the following:

A declaration is made by the person who manages the EOC that the response operation &t the
emergency Steisnow officidly cosed down.

Each response organization at the scene revertsto its norma operationa procedures.

The Site Command Post is closed down and moved out of the site.

The Site Manager returnsto higher regular duties.

Logs, records and documents are completed/compiled as necessary.

Preparations are made for an operationa debriefing.

Appropriate action should be taken to ensure the recovery of the community.

A post-incident analysis (i.e., operationd debriefing) should be considered as an integra component of
ESM doctrinep. 18



the ESM system. It needsto be held as soon as possible following the end of the operation, and involve
representatives of as many of the response organizations involved in the operation as possible.

The pogt-incident analysisis the reconstruction of the response effort to assess the chain of events,
methods used and results gained. (It isNOT to be confused with post-traumatic stress debriefings.) It
is atremendous learning opportunity that should not be missed. It isaso an important emergency
preparedness activity for the next disaster.

Although recovery operations are not redly part of the ESM system, the end of the ESM process dso
contains the beginning of the recovery process. The response effort thus changes shape and looks at
returning life to normd for the community as awhole (not just & the Site).

The Municipal EOC: Facility, roles and operation

The municipa EOC isafadility that may be located anywhere within the municipdity. It isoften at or
near City Hal or in another prominent public building. Municipal EOCs reflect awide range of uses
from those fully dedicated to emergency response to others which, between disasters, are dso used for
other purposes (e.g., meetings, training, storage, office space).

Municipd EOCsvary in Sze, layout and content. These variaions reflect anumber of ‘redities : the
financia/resource capaility of each municipaity and its commitment to the emergency management
process.

Two points are worthy of note. Oneisthat an EOC can greatly enhance the capacity of amunicipdity
to respond to disasters. Part of that increased capacity is the fact that an EOC draws people together
during the planning process and especidly during the response period.

The other point is that there are many ‘correct’ waysto set up an EOC. Ultimatedly, the best measure of
amunicipal EOC isits ability to enhance inter-jurisdictional communication, decison making and
coordination during adisaster. However, there are a number of principles that need to be considered
and anumber of vauable pointers about the layout and content of successful EOCs. These are
addressed below.

The EOC layout: Principlesand components

EOC operations are best understood through the lessons learned from the disaster-response
experiences of numerous municipdlities, organizations and agencies. Although their EOCs varied in
content, layout and operationa procedures, they met the functiona requirements of multi-jurisdictiond
coordinated response and brought to light a number of valuable lessons. These lessons emphasize the
need for dl EOCsto satisfy a number of fundamenta operationd needs. The key among them are listed
below.

Sufficient space. The EOC must accommodate at least the members of the municipal EOC Control
Group. ldedlly, the space should also be able to accommodate some support staff and select ‘visitors
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(i.e., needed specidigts, key stakeholders, or mutud aid partners).

Accessibility. The EOC must be easly accessible especialy during disasters that result in adisruption
to the municipal trangportation routes.

Availability: Immediate and for the duration of the disaster. The municipd EOC must be made
operationa quickly and its needs must take immediate priority over al ese except the needs of the
emergency Ste.

Security and protection. The EOC facility and its operations must be secure from disruptions such as
power failure, flooding, or wind storms. Back-up systems are, therefore, amust. Obvioudy the EOC
must be established in afacility which would withstand the disaster(s) most likely to affect the

municipdlity.

Privacy. The EOC must be located and configured in amanner that will alow its memberstotal
privacy to conduct their business. 1t must be secured from interruptions by outsiders and uninvolved
municipd officdsdike.

Sufficient and secure communications. An EOC without effective communication resources is
worse than no EOC! Thisfacility MUST have the gppropriate resources to effectively communicate
with the emergency sSite, aswell as external agencies.

Inclusive configuration. The configuration of the EOC should permit and enhance dialogue or
interaction among EOC members. Where possible, the EOC configuration should alow its membersto
face each other across a conference table or amap board. (This enhances the exchange of
information).

Proximity of like agencies. Agencieswith smilar practices, resources or interests (e.g., Fire and
Police) should be located next to each other a the EOC to alow their representatives rapid and
frequent contact.

Proximity to support resources. The EOC organization must have sufficient adminigrative support
and should be eadly accessible to the support staff. It should aso include key reference materias which
may be required during the response effort.

Comfort. Disaster responseis stressful and often lasts longer than expected. The EOC should be a
comfortable facility with sufficient * creature comforts within it or sufficiently closeto it. Thisrequires
such things as temperature controls, adequate lighting, comfortable furniture (i.e., chairs and tables), and
washroom facilities. Also needed are specid areas for food preparation, esting, and resting/degping.

The layout of an EOC is generdly driven by the space (i.e., location, Sze, configuration) made available
forit. Listed below are a number of space requirements that EOCs should typicdly include. Figure 5
provides an example of an EOC layout with various rooms alocated for the separate operationa
requirements. In some circumstances (i.e., limited resources), however, a municipaity may be forced to
satisfy these requirements from one large room.

EOCs should idedlly include the following rooms or ‘ space dlocations :
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A main room for the various ‘ operational desks .

A mesting/conference room.

A telecommunications/radio room.
A media briefing facility (may be located away from the EOC).
A Public and Media Inquiry Room (PMIR).
Adminigrative/resource room.
Sleeping quarters (optiona).
Washrooms (handy and near by).

Parking.

Figure5 - Sample EOC L ayout

(Main EOC Room)

Security
Duty
EPIO Officer
Police
Finance
Map
table
Fire Trans
port
Public
EMS Works
Social School -
Health Serviced Board Utilities

PLUS

¢ Administration:
*Photocopier
*Fax
*Supplies

W Media
Briefing
Area

¢ Rest and
Food
Area

% Ham
Radio

The main EOC room is where the representatives of the EOC Control are located. Each agency
usudly has an ‘operationd desk’ from which it links to its representative at the emergency gte, its
dispatch/communication center, mutud aid partners and ahost of other agencies as necessary. Itisaso
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the location to which the other members of the EOC Control Group would go for informetion or other
resources.

The main room often contains avariety of much needed visua ads such as: satus boards, various
maps/charts (e.g., the municipdity, the emergency site), phones, hand-held radios, television monitor(s),
facsmile phone(s), or aphotocopier. (Some of these resources may be located in other parts of the
EOC facility depending on the available space) The main purpose of these resourcesisto fecilitate
better communications, and help coordinate decision making and resources.

A meseting/conferenceroom. Thereistremendous value to the presence of a separate room thet is
designated as a meeting or conference room. Such aroom alows key decision makers the opportunity
to exchange information and coordinate decisons with aslittle interruption and diverson as possible.

A tedlecommunications/radio room. Since the ability to communicate is S0 critical during disaster
response, the EOC should have close control over its communication resources. Moreover, it should
have back-up resources on hand. Therefore, consideration should be given to placing one or more
Ham radio operators near the EOC main room.

A mediabriefingarea.  The requirement for a separate areato brief the Media becomes evident
very quickly during disasters and crises. Upon hearing about a disaster or acrisis, Media
representatives nearly dways begin an intense search for information. They are not likely to ‘go away’
without a story and may go to extremes to get that story. They may, for example hound EOC officias
for information, or, camp-out at the EOC’ s doorsteps to be readily available for news.

A Mediabriefing area (e.g., room, trailer, tent) needs to be established as early as possblein the
response effort. This areashould be staffed and coordinated by representative(s) of the Municipal
Media Rdations unit. 1t should aso be located away from the EOC to remove an unnecessary stressor
from the EOC operation. However, it should be connected to the EOC by phone and facamile so that
the information relayed through it to the Media (and the public) is current and accurate.

A Public and Media Inquiry Room (PMIR). ThePMIR isacritica link between the EOC Control
Group and the public. It isinvauable in rdaying information directly to those who are concerned about
the event, its consequence or the action(s) that they should take. It is dso avauable channd for
members of the public to relate valuable disaster-related information to municipd officids.

The PMIR requires a battery of phones and phone takers. 1t should be located near to but separate
from the EOC main room. Regardless, the operation of the PMIR should not hamper the operation of
the EOC.

Adminigtrative/resource room. Thisisthe workspace of the EOC support staff. It holds the
stationery, references and other administrative resources required to operate the EOC. Space
permitting, the photocopier, facsmile and other noisy machines should dl be located in this space

Sleeping quarters. Disagters and crises may unfold over lengthy period of time and may, therefore,

require response effort beyond the initid 24-hour period. The demands of these events on EOC staff

and the gsress they creste can severdy hamper effective communication and rationd decision making.
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EOC members should have a space where they could, if necessary, catch abrief rest.

Washrooms. Sufficeit to say that the EOC must be well equipped with washroom facilities thet are
near by and restricted to the EOC staff. Shower facilities and change rooms are an added and
welcome bonus.

Parking. Parking space is necessary for those who occupy the EOC as well as for designated visitors.
These gpaces need to be available as close as possible to the EOC to minimize frugtration, minimize
travel time, and increase access bility to the EOC by those who are needed there.

Key rolesand functions

The operations of a municipad EOC are depended upon many individuds. Key among them, of course,
are the members of the EOC Control Group. While the titles may change from one jurisdiction to
another, the following pogtions or functions are often included:

City Manager, Town Clerk, or another municipal adminidrator. (This person isusudly theonein
charge of the operations of the municipal EOC).

Municipal Emergency Measures Coordinator (sometimes referred to as the Director of Disaster
Services).

Heads/Chiefs of key municipa departments (e.g., Fire, Police, Emergency Medica Services,
Trangportation, Public Works, Socid Services).

Heads of key municipa Boards (e.g., school).

Municipa Emergency Public Information Officer (where one exists).

The Chief Financid Officer for the municipdity.

Key specidigs

Representatives of industry or other orders of government whose inclusion, when necessary, in the
EOC Control Group may be temporary or permanent depending on the Stuation.

Theprimary role of the EOC Control Group isto support the Site Team while ensuring
the continuity of municipal operations.

City Manager, Town Clerk, or another municipal administrator. This person isawaysakey
senior administrator who has been assigned the task for emergency preparedness and response on
behdf of the municipdity. This person’s key functions during the disaster response Sage are:

Manage (i.e., bein charge) of the operations of the municipal EOC.

Appoint the Site Manager.

Keep the municipa eected officias advised of the Stuation and refer gppropriate matters to them.
Maintain contact with the Site Manager.

Coordinate the municipaity’ s support to the Site.

Ensure the continuity of day-to-day municipa services to the unaffected portion of the municipdity.

M unicipal Emergency Measures Coordinator. This person is often the administrator or
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coordinator of the municipal emergency preparedness program. He or she may have another title or
may wear a number of hats (e.g., Town Clerk). Regardless, during the disaster response period, this
person reports to the City Manager or Town Clerk, and has the following key functions:

Provide linkage between the EOC and the Site.

Provide technica ass stance about the Municipa Emergency Plan, its procedures and resources.
Coordinate resources, as required, on behaf of the EOC Control Group.

Manage specia projects on behaf of the EOC Control Group.

Heads/Chiefs of key municipal departments (including Fire, Police and Emergency Medica
Services). These are the Chiefs of the various municipa departments that are involved in the response.
Key among their functions are:

Continue to maintain operationa control over their repective department, organization or agency
including that segment of it which islocated a the Emergency Site.

Support their personnel at the Emergency Site through their senior person there.

Share rdevant information with their colleagues a the municipa EOC.

Coordinate resources and activities, as gppropriate, with their colleagues at the EOC.

Link to and secure out side resources (e.g., mutual aid) as gppropriate.

Municipal Emergency Public I nformation Officer (where one exists). Asarule, this personisthe
key spokesperson for the municipality. In many cases he or sheisthe ONLY Media contact person.
This person isalink to the public through various Media outlets. He or she performs the following key
functions:

Compile available information for interna disseminaion (i.e., to the EOC Control Group, the Site
Team and dected officids).

Front dl requests for information thus rieving some stress from key municipa personnd.

Verify the informetion prior to its release to the public.

Disseminate information to the public through the Media

Manage the activities of the PMIR--Public and Media Inquiry Room (where one exists).

Themunicipality’s Chief Financial Officer. This person isresponsble for the financid affairs of the
municipality. During disaster response period his or her key functions are:

Keep arunning record of the cost of the operation.

Monitor operationa expenses and recommend ways to cut unnecessary cost (e.g., the release of
unnecessary stand- by resources).

Begin, as soon as possible, the process of emergency relief funding from other sources (i.e.,
provincid).

Others. Theseindividuas may include key representatives of industry or other orders of government.
They may be invited by members of the EOC Control Group to provide technica expertise, operationa
advice or linkage to other organizations or systems. They may remain involved with the EOC for a
short period or, because of their affiliation or expertise, remain theretill the end of the operation. In any
case, their key function isto assist, advise and support the emergency response effort.
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Themunicipal EOC operations. Process and tipsfor success

The municipa EOC should be activated as soon as it becomes apparent that the operation at
the Emergency Site is overwhelming existing resources and procedures. The EOC should
continue in operaion only for as long as the situation warrants it and be deectivated (i.e,
closed-down) as soon as possible theresfter.

Whileit is operationd, the municipad EOC must be made secure from intrusion of and
interruption by any one NOT directly related to the response effort. The EOC should be
dtaffed, and operational on a continuous basis (i.e.,, 24 hours aday, 7 days a week).
Operations longer than one day should result in EOC members working in shifts that will permit
continuity while NOT extending EOC personnel beyond their limit.

As noted earlier, the effectiveness of the EOC is heavily dependent upon its ability to effectively
maintain communications with a host of agencies, but especidly with those at the emergency
dgte. Therefore, the activation of the municipa EOC demands the immediate activation of dl
available communication resources. It aso necessitates the beginning of along and difficult task
of information gathering, analys's, processing and didiribution. It is a process that must be well
managed despite the apparent lack of solid information and the chaos inherent to disasters.

Information processing begins immediately and involves the collection and andlys's of
information about the event and its consequences. This dso requires the establishment of
systemsto quickly share that information among the EOC Control Group members. Some of
these systemsinclude the creation of a centra map/stuation board, the posting of key datain
vighble locations at the EOC, the distribution of printed updates, and frequent verbd briefings.

Equally important is the recording of dl key decisons (e.g., resource expenditures, activities),

and communicationsin an ‘event log’. ThisMUST be done by representatives of each of the

key agencies represented at the EOC. They perform this task each for their own organization
or agency. The person in charge of the EOC (e.g., City Manager) should appoint someone to
perform the log-keeping function on behaf of the EOC Control Group (or, the municipdlity).

Event logs are particularly important because they often represent the ONLY
documented and, ther efor e, credible account of events, decisons and activities.
They could help dispd allegations of negligence, failureto act, impropriety,
responsibility for damages and much more.

The EOC need not be activated by itsfull staff. Instead, it may be opened by a skeleton staff
that rapidly grows to meet the needs of the disaster (and the Site Team).
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Regardless, as soon asit is activated the EOC Control Group should quickly assume
respongbility for managing the response effort beyond the outer perimeter of the emergency
dgte. (Theareaingde the outer perimeter should be under the direct control of the Site Team
and the Site Manager.)

In some circumstances, the EOC Control Group may have to establish and support more than
one emergency Site. This often occurs when one disagter Site istoo big for one Site Team to
manage, or when various disaster sites are dispersed over alarge area. Naturadly, the
establishment of more than one site further complicates the situation for the EOC Control

Group. However, the process remains the same as if thereisonly one ste. The key differences
in the approach of the Control Group are the need to create separate information/resource list
for each Ste, and the requirement to clearly identify in the various Logs the exact Stein

question.

Regardiess of the number of Stes being operated at any onetime, there are many factors that
lead to the success of EOC operations. The following are key lessons for operationd success:

Appoint a Site Manager as soon as possible and communicate the decision (with name and location
at the Site) to dl mgor agencies involved at the Site and at the EOC.

When an EOC is necessary, immediately activate it.

Where necessary, explain in detail the process of the EOC operation (i.e., how it works) to those
who will teke part within it.

Egtablish and maintain frequent communications with the Site Manager and the Site Team.

Egtablish and continue to enhance the flow of information &t three levels: within the EOC, between
the EOC Control Group and the Site Team, as well as between the EOC Control Group and the
public.

Immediately begin alog of events for each operationa desk at the EOC and maintain thislog
throughout the operation.

Secure the EOC from unnecessary interruptions and disruptions.

Immediately begin to display (and share) key information that may be of value to other members of
the EOC Control Group.

Begin, as soon as possible, to activate back-up systems and mutua aid resources to prepare for the
potential escalation in the need for resources.

Keep the EOC area but especially the main room as quiet as possible.

Strive to reduce the stress level by communicating necessary information, identifying roles, darifying
key operationa processes, ensuring reasonable shift duration, and providing creature comforts.
Keep the Public (through the Media) regularly appraised of the Situation, its consequences, and the
actions required by the residents.

Be open and cooperative with the Media.

Where appropriate, ensure that EOC Control Group members have dedlt with the effect of the
disagter on their family members, home and place of work. (Thisis an often forgotten factor that
can have long term damage.)
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The Emergency Site: Layout, roles and process
The principles and components of Site layout
One of the greatest tools of effective Site control and management is an effective Ste layout. Each emergency

dterequires aunique Site layout, as does each disaster even those affecting the same site. However, the
principles affecting Ste layout are amilar and bear attention.

Each emergency siterequiresa unique site layout.
However, all sitelayouts are guided by smilar principles.

There are anumber of key factors that could have significant impact on the Ste layout and the overall response
effort. These are listed below and should be viewed both on their own merit and in the context of the impeact the
disaster will have on esch.

Terrain type (e.g., rugged, mountainous, marshy, sandy).

Lay of theland (e.g., closed-in versus open).

Environmental congtraints (i.e., weather, season).

Accesshility to the Site and access routes.

Land ownership and jurisdiction.

Communications needs and available resources.

Space requirements and availability.

Avallable structurd resources (i.e., buildings, warehouses, shelters).

Safety (i.e., from the dements, disaster agents).

Availability and proximity to water, power, and sanitation resources/services.

Emergency sites may contain unique components that reflect the nature of the disaster, the resource
capacity of the municipdity, or the topography of the ste. However, generdly speaking, most
emergency Sites have smilar components. These are listed below (refer to Figure 6).

Inner perimeter with designated and secured entry/exit points.

Outer perimeter with designated and secured entry/exit points.

Traffic control points. Theseinclude wel-marked primary and aternate in/out routes. They also

include specific points along these routes where traffic can be controlled and security measures
implemented as gppropriate.
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Figure6 - An Emergency Site Layout
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Sitecommand post. This command post is often accompanied by Agency/Department
command pogts. It should be located centraly as close as possible to the primary area of the inner
perimeter. It should dso be easily identifiable (i.e., flagged) and connected to as many
communication mediaas possble. Given sufficient space it should include dl agency Site Control
Officers.

Command Post (CPs) for each of the mgjor response agencies.

Triage area. If necessary, thisis an areawhere the injuries are categorized for the purpose of
treatment and trangportation to hedlth care facilities. It needs to be close to the inner perimeter yet
secure from danger. 1t should aso be large enough to accommodate various responders and
injured persons, and be near in/out trangportation route(s). This area may include the trestment
area.

Treatment area. When required, this area should be established in a safe zone outside the inner
perimeter. It should be well marked and be close to the in/out transportation route(s). When the
treatment processis expected to last along time, or when weether dictatesit, the Site Team may
wish to establish large tent(s) within which to conduct the trestment. To avoid congestion,
ambulances must be dispatched to the trestment area from the staging area.

Casualty Collecting Area. The areafrom which the casudties are taken away to the various
hedlth care facilities for treatment.

Staging area. Located within the outer perimeter, or some times just outside of it, the staging
areacontains dl resources digpatched to the Ste but yet unused. The area must have in/out routes
and its entry points secured. 1t should be near the rest and feeding aress. It is managed by the
Staging Area Coordinator (and, where available, Staging Officers). It must bein close
communications with the Site Command Pogt.

Parking area(s). These areas are intended to reduce traffic congestion within the Ste. They may be
used to keep response vehicles that may not be required for lengthy period of time. Response agencies
may be assigned their own specific parking lot/sector and tasked with the management of its use and the
security of its content.

Temporary morgue. Thiswill not be required in dl disaster Situations. However, when required
it should be established within the outer perimeter away from the rest of site operations to secure

it from interference. When established, it requires round-the-clock access control and may require
counsding/clergy staff nearby to assst the bereaved. (A separate facility/tent may be established
near the temporary morgue for that purpose.) The temporary morgue should aso have a property
office to preserve the belongings of the deceased and coordinate their release as appropriate.

L ogistics area. Thisareais desgned for vehicle repair, equipment servicing, fuding,

distribution/alocation of equipment, and the storage of dangerous goods. It should be near the
main access routes and within the outer perimeter. Moreover, the area should be near the Rehab.
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Sector but must be both upwind and far enough from it to reduce the presence of noise and fumes
in the Rehab. Sector.

Rehab. Sector (or, Rest and feeding area). Thisareais particularly important for operations
which last for lengthy periods. It needs to be near access route(s) but should be located in aless
busy (i.e., quiet and isolated) area of the Site.

Decontamination Area. Thisisareatively smal areawhich, when required, should be located
just outside the Inner Perimeter as near as possible to the hot zone. 1t should be available to
decontaminate both responders as well as casudties being evacuated from the hot zone.

M edia center or access point. Wherever possible, members of the Media should be alowed
controlled access to the Site and key Ste personnd (e.g., Site Manager, Agency Site Control
Officers). The Media center may be atent or other structure where Media representatives are
briefed verbaly, provided news updates, or gather for Ste tours. 1t should be easily identifiable,
near access routes, and away from the key site operations.

Helibase. When required, and depending on the topography of the site, the helibase should be
located near the Site Command Post. The helibase operations may require fuel supplies and

lighting.

Volunteer coordination point. This area should be established at akey entry point through the
outer perimeter. It should contain afacility (eg., tent) in which to carry volunteer regidration
and briefing. Ideally located near the rest and feeding area.

Entry points. The ste should have two entry points; one for emergency response personnel and
equipment, the other for volunteers, the media and vistors. The access through these points must
be controlled.

Exit points. There should be a primary and an dternate exit points. Both should be controlled
and, idedlly, a opposite ends/sdes of the Site.

Many factors should be consdered when designing or ‘laying out’ the emergency site. As noted above,
there are no precise formats or one single workable layout. However, the layout of any site has adirect
bearing on the flow of communications among the agencies operating within it. The communication flow
will beinfluenced by the following condderations.

Reated functions and agencies should be co-located and grouped into operationa task groups.
Mg or response organi zations/agencies (e.g., Fire, Police) should be isolated and given afunctiond
lead role (see Section below). (That role needs to be identified to al key organizations at the Ste.)
The various components should be positioned in the Ste dong the main trangportation routes.
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All command posts (CPs), but especidly the Site Command Post, must be easly identifiable (e.g.,
flagged, strobelit, brightly colored), readily accessible, and within view of the mgor action.

The layout and its transportation pattern must dlow for the smooth in/out flow of personnd and
resources.

The layout of the site and the location of dl functiona areas must be communicated to al agencies at
the Ste.

Key roles and functions

The ESM system, integrates the various roles and functions of response organizations and their
key personnel. In doing so it provides anumber of benefits. Key among them isthe ability to
effectivey:

Provide for the safety of emergency personnd and the genera public.
Remove and treat injured or threatened patients.

Protect and conserve property.

Perform recovery and reconstruction tasks.

The activities by members of response organizations at the emergency site may be divided into five
categories.

Strategic (e.g., Ste management) roles.
Command Post functions.

Control point operations.

Tacticd activities.

Tasksin support of the main operation.

Site Manager. Appointed by the EOC Control Group, the Site Manager is responsible for the
management of the gte until itsclosure. The Site Manager must:

Egtablish the inner and outer perimeters.

Designate the location of the Site Command Post.

Lay out the Ste and dl its components.

Manage the flow of information through the Site Command Post to members of the Site Team and
the EOC Control Group.

Coordinate key response activities (i.e., those activities/operations that would affect more than one
agency or the overall outcome of the response effort at the Site).

Communicate with the Media

Staging area coordinator. The person occupying thisrole may be appointed by the Site Manager to
perform the following functions

Establish and lay out the Staging area.
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Egtablish the flow pattern for vehicle movement.

Account, at any given point, for the resources within the staging area.

Maintain contact with the Site Manager or Site Team.

Maintain contact with the Logigtics Areato facilitate repairs or fueling as gppropricte.
Deploy resources requested by the Site Manager or Site Team.

Alert the Site Manager of resources that may be discharged from the staging area.
When directed by the Site Manager, discharge unnecessary resources.

Liaison officer (LO). Thisperson is designated by the Site Manager to help coordinate key functions
in and around the Site Command Post. The LO should perform the following functions:

Assg with the lay out of the Ste.

Maintain the event log.

Assg with the flow of information within the Site Team.

Undertake responsibility for specific tasks assigned by the Site Manager.
Act as dternate Site Manager (if so directed).

Agency Site Control Officers (e.g., the senior representatives of each of the key response
agencies & the site). These individuas need to:

AsS, as appropriate, the Site Manager with site layout.

Co-locate, as appropriate/directed, their command post with the Site Command Post.
Command/contral their agency’ s response effort at the Site.

Share appropriate information with the other members of the Site Team.

Coordinate activities that may impact other agencies with the gppropriate agency- representative.

Be available to communicate with the Media, as gppropriate. (Thiswill be performed in support of
the Emergency Public Information Officer, and in kegping with the concept of a single spokesperson
for the municipdlity.)

More specificaly, each of the mgjor response agencies has a set of accepted ‘traditiond’ roles. These
are listed below by agency.

Palice. Often, the roles assigned to the Police Services are the protection of life and property, as well
asthe contral of traffic and crowd. Security of the Ste and the control of traffic within it should be a
Police respongibility.

The Police Services have aso been cdled out to conduct investigations (e.g., crimind or in case of
fatalities), care for the dead, provide perimeter security, assst with or conduct an evacuation, and help
maintain arecord of events. They aso have vauable communication equipment and atrained
personnel pool that could be employed in avariety of roles at the Site Command Post.
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Fire. The Fire Services are usudly tasked with the suppression of fire, containment of dangerous
goods, decontamination, search and rescue, as well as the provison of basic hedlth care. They may
aso be involved in the evacuation of the Site and the protection of Ste personne (i.e., ensuring against
gructurd collapse). Like the Police Services, they too have va uable communication equipment and
trained personnd who could be employed in and around the Site Command Post.

Emergency Medical Services (EMS). The primary role of the EMSisto provide medica services
(i.e., triage and treatment) and to trangport the wounded to hedlth care facilities as appropriate. If
trained to do so, some members may beinvolved in structural rescuein support of the Fire Services.,
EMS personnel must aso coordinate with the Site Manager the location of and resources for patient
triage, casudty collecting area, and patient care or transportation.

Public Works. The primary role of Public Works departments/agenciesis to provide the resources
needed by the primary responders to perform their tasks effectively and safely. Services provided may
include establishment of barriers, closure of transportation routes, provision of other needed resources
(eg., lighting or shoring equipment, heavy equipment), or the movement of resources. These individuds
may work hand-in-hand with utility company personnel and transportation agencies.

Trangportation. The primary task of trangportation personnd isto move people from one location to
another. This may involve the evacuation of people from the danger zone; the trangportation of
responders or volunteersto the site; or, in cases of mass casudties, to evacuate the wounded.

‘Assistants’. Each of the above mentioned positions, including thet of the Site Managers are likely to
have one or more people designated as ‘' Assstants and tasked with various supportive duties. The
details of their actual duties must be designated by the person to whom they report.

Others. Disadter stes are likdly to involve amyriad of response agencies/organizations and
representatives of many jurisdictions. Their primary roleisto support the Site Manager and the Site
Team. To that end they are to bring their expertise and specidized resources (if any) and must be
willing to cooperate with the Site Manager to meet the needs and priorities established for the Site.
Failure to do so will only jeopardize the success of the overdl effort.

Site operations: Tipsfor success
Emergency Stes are, by necessity, the focus of al disaster response effort. Nearly dways, they are
established in or around the area where the disaster inflicted its grestest damage. And, because of the

inherent risks to life, limb, property and the environment, disaster response a the Site must be quick,
comprehensive and well managed.
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Thefollowing are key lessons relating to successful operations a emergency stes regardiess of thelr
nature;

Quickly establish and brief the Site Team.

If a Site Manager is not gppointed, establish one on an interim basis.

Re-locate al agency command posts to the Site Command Post or, in its absence, a central location
near the inner perimeter.

Egtablish inter-agency communications (i.e., the process through which vitd information is shared in
atimey manner).

Pool knowledge regarding the event, its consegquence and the response effort.

Anticipate required actions and resources.

Adapt the response organization and its procedures to the changing circumstances.

Be proactive in requesting resources or information. (For example, request area lights BEFORE it
starts to get dark, or order food BEFORE shift changes.)

Coordinate agency operations which may have a bearing on the operation of other response
agency(ies) or the overal operation at the Ste.

Egtablish asngle Media representative (e.g., individua or group) for the operation.

Advise the Mediathat they will be briefed only through thet representative, and that the information
they seek will be provided only at or through the Media Center. (Site tour may be organized
through the Center.)

Manage resources efficiently (i.e., ensure proper feeding and rest of response personnel; ensure
proper maintenance of equipment; avoid having unnecessary equipment on stand- by).

Manage the staging area effectively right from the sart.

|dentify staging area resources using three status conditions. ‘ Assgned’” means the resource is
performing an active role a the dite; ‘ Available means the resource is in the staging area ready for
use; And, ‘Unavailable means the resource is not ready for use a thistime.

Pan for the operation to last longer than initialy expected.

Plan for an extremdy stressful work environment.

Communicate, communicate, communicate!!!

Summary

The Emergency Site Management (ESM) system is a structure and a system for linking various management
sysemsinto asingle disaster response framework at municipd level. The ESM system is based primarily on
activities at, and through, two physica locations: The municipal emergency operations center (EOC) and the
emergency Ste. Both are important, however, the focus of the system is on the emergency Site and its response
personnel.

The emergency Steisbounded by its outer perimeter. All activities within that perimeter are the responsibility of
the Site Manager and the Site Team. The Site Manager, is the team leader whose primary role is to manage
the Site Team comprised of senior representatives of the key response agencies a the Ste. Their roleisto
return life to norma at the Ste as soon asis reasonable.

The municipal Emergency Operation Center is operated by the municipa EOC Control Group that includes

Department heads of the key municipa departments/agencies involved in the response effort. The EOC and the
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EOC Control Group are often managed by the City Manager or Town Clerk.

All activities outside the outer perimeter are the responsibility of the EOC Control Group. The group hasadud
role. It supports the emergency Ste, as requested, with needed resources. And, it maintains or strivesto
maintain normal operations for the rest of the municipaity. The municipd EOC is dso the key channd for Ste-
destined resources from other jurisdictions.

The ESM system contains a number of roles, genera procedures and expectations. It is, by design, aflexible
system that dlows for the incluson and integration of various agencies, jurisdictions, and systemsinto a
municipa framework. The system assumes the continuation of pre-disaster organizationd lines of authority.
The only *subordination’ (if any) isto the officias of the locd authority (i.e., municipdity) and their lega
regpongibility to protect their citizens from harm.

Acknowledgment

Credit is due to the developers of the Incident Command System. Their system provided the conceptud basis
for the development of the Emergency Site Management (ESM) system. The conceptud framework outlined in
this document has evolved over the last five years. | wish to thank the many people who provided me vauable
feedback. Particular thanks go to Mr. Don Campbell, Emergency Preparedness Canada s Regiona Director,
AlbertalNWT; And, one of my Partners, Mr. Barry J. Huybens. Their vauable feedback is much appreciated.

Feedback on this document is welcome and should be sent to the author viamail at
Turning Point Group Inc., 3116 - 36B Ave.,, Edmonton, AB, T6T 1H4
Phone (403) 463-5252;  Fax. (403) 468-4224,
or, theinternet www.tur ningpointgr oup.com

ESM doctrinep. 35



Appendix A: Definitions

Agency Site-Control Officer. Thisisthe most senior ranking officer of each response agency at the
emergency ste. (In the case of the Fire Servicesit would be the Fireground Command.)

Casualty Collecting Area (CCA). The areaidentified by the Medica Sector, and reviewed with Command,
that establishes the positioning and preparation for trangportation of patients.

Crisis. Anabnorma and unique event that occurs with some degree of surprise to demand unusud, extensive
and demanding response effort.

Disaster. (SeeCriss)

Emergency. A stuation out of the norm which demands a comprehensive response effort by a significant
segment of an organization. (Thisis a Stuation between an incident and a full-blown disaster.)

Emergency Management. The overadl process which effectively guides and coordinates al functions of
mitigation, preparedness, response and recovery asthey relate to crises and disasters.

Emergency Manager. Any person with formd (i.e,, designated) or informd (i.e., assumed) responsibilities for
emergency event mitigation. Depending on the event, this could include First Responders (i.e., Police, Fire, or
EMS personnd) to Chief Officers, City Managers or elected representatives.

Emergency Operations Center (EOC). A location, often within afacility, which serves asthe primary
headquarters of an organization for its effort to manage the response to a specific event (i.e., disaster, crigs).

Emergency Planning. The process involving activities undertaken by individuas and organizations prior to a
disaster to enhance their ability to effective response to that disaster. (Thistermis occasondly used
interchangeably with 'emergency preparedness.)

Emergency Preparedness. The process which ensures that required resources are available, when needed,

to effectively respond to disagters. It includes arange of activities from the identification of needed resources to
their acquisition and pre-positioning. (Theterm is occasionaly used interchangeably with ‘emergency planning'.)

Event. A dtuation, either episodic or chronic, that demands a specific response. It isgenerdly handled by
Standard Operating Procedures (SOPs) and may aso be cdled an incident or an occurrence.

Fireground Commander. Usudly the most senior fire officer a a disaster scene with tota control over dl Fire
Service resources at the scene.

First Responder. Thefirg officia responder to adisaster. (They are often the members of the Fire, Police
and Emergency Medicd Services)

Hazard. The Webgter dictionary defines hazard as a"fortuitous event; chance; danger; peril; risk.”
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Hot Zone. Thisisan area deemed to be contaminated with dangerous goods, or otherwise dangerous for
those without persona protective equipment (PPE).

Incident. See'event.'

Incident scene. The location where activities related to a specific incident are conducted. It includesthe entire
area affected by incident-related hazards, and dl adjacent areas used by responders and their equipment in
response to the incident.

Inner perimeter. Often at the heart of each emergency site, it bounds the area where the greatest damage
from the disaster agent exigts, or is expected to exis.

Logisticsarea. Anareawithin the emergency site for the maintenance of vehicles and equipment, storage of
supplies, aswdl asrefuding.

Mitigation. The Webgter dictionary defines the verb mitigete as meaning "to dleviate or render less painful,
rigorous, intense, or severe” Mitigation is a phase of emergency management. Itsam isto minimize the
probability of an event or to reduce its negative impact.

Mutual Aid Agreement. Isaforma agreement between two or more entities (i.e., municipalities,
Departments, Corporations) to be available to assst each other with specific resources during pre-specified
gtuation(s).

Outer perimeter. The outer boundary of the emergency dite, it delinestes the responsibility of the Site Manager
and the Site Team (i.e., ingde this perimeter) from that of the EOC Control Group (i.e., outsde the outer
perimeter).

Planning. The Webgter Dictionary defines planning as "to arrange the parts of; or to havein mind." Planning
links knowledge to action.

Recovery Planning. The process which ensure the availability of critica resources so that the community
could continue its operation(s) despite mgjor disruptions or crises.

Rehab. Sector. An areawithin the emergency site where site personnd may be fed and rested.

Risk. Itisthe combined effect of the probability that a particular event will take place and the consequence of
that event.

Site Manager. The person designated by a municipadity to manage the overdl operation at a specified disaster
gte.

Triage. The process of sorting patients by order of severity of injury and patient needs. The process involves
the following activities

- Edablish Triage officers.
.. Establish Trangport officers.
.. Scenetriage.
.. Edtablish Staging officers.

. Casudty Coallecting Area.
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. Management of deceased.
.. Hogpitd triage.

Triage Officer. Thefirg ariving or designated EM S attendant who assumes the respongbility for ste
triage under the direction of the Medical Sector. This person will sort patients (i.e., color code them) to
meatch the casudty collecting area setup. The following colors are used:

Red - high priority, those who require the most urgent care but who aso have ahigh
probability of survival.
- Ydlow - Seriousinjuries which can wait for treatmen.
. Green - Low priority; minor injuries; the “walking wounded’
Black - Deceased (no pules and no respiration) DO NOT MOVE; catastrophic injuries
with little chance of survival.
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