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ABSTRACT

Emerging needs of the emergency management discipline are outlined in recent
presidential directives, national strategies and federal emergency management
strategic initiative documents. Meeting these needs requires collaboration as a
core capability. Collaboration with diverse communities, volunteers and the
private sector are essential, as are strategic and operational actions for
collaboration, building social capital, and using social media for collaboration.
The future of our nation’s resilience to disasters depends on a collaborative
network of partners that reaches from the Federal Emergency Management
Agency to individual citizens and the communities they inhabit. State emergency
management agencies are the hub of this network and must lead the effort to
effectively collaborate at all levels. The research findings of this thesis show that
state emergency management organizations have not yet fully developed the
collaborative capacities necessary to meet emerging needs. In addition, data
shows that organizational structures of state emergency management
organizations are impacting collaborative capacity development. In particular,
military-based organizations lag behind their civilian-based counterparts in every
area of collaborative capacity building. Reasons for these differences, and

research into more effective structural models, should be explored.
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1.0 INTRODUCTION

One crucial characteristic of the successful emergency manager is
the necessity of collaboration and leadership outside their own
organization. Emergency management entities rarely own the
resources and influences needed to mitigate, prevent, protect,
respond or recover from the threats and hazards they face.
Emergency managers lead communities of effort, or networks of
participants. The leadership skills required for emergency
managers are not the traditional ones expected for more
hierarchical professions. Emergency managers are leaders,
facilitators, coordinators, and collaborators all at the same time.

National Emergency Management Association website accessed
April 21, 2012

Things can fall apart, or threaten to, for many reasons, and then
there’s got to be a leap of faith. Ultimately, when you're at the edge,
you have to go forward or backward; if you go forward, you have to
jump together.

Yo-Yo Ma

Emergency management, and its half-brother homeland security, is an
increasingly complex enterprise. Bigger and more frequent climatic and geologic
disasters have increased the size, scope and partners involved in disaster
management planning. Reaction to the events of 9/11 has created new
homeland security missions for federal, state and local governments, and a
resulting new wave of organizations at every level. Large amounts of federal
grant funding have been pumped into planning and response networks across
the public sector, expanding the amount of equipment, training programs and
exercises, along with program management, legal, financial and administrative
staff to manage it all. Global corporations transcend political borders and
possess emergency communications, traveler tracking, worldwide news networks
and incident response capabilities that often make the public sector envious.

Volunteer networks, encompassing all manner of faith-based, nonprofit and



community-based organizations, have formalized emergency management
training programs and are now an essential element of disaster response and
recovery. There is recognition that the number and variety of stakeholders in the
homeland security enterprise includes partners from all walks of life.

The Federal Emergency Management Agency (FEMA) has come to call
these partners “the Whole Community.” FEMA defines the Whole Community as
a concept that organizations and individual communities use to communicate
their needs, strengths, and capacities in order to collectively build resilience
through increasing social capital. (FEMA Whole Community Approach, 2011)
FEMA guidance and recent presidential directives such as the National
Preparedness Goal recognize that resilience to disasters can be achieved only
when all partners work together.

FEMA conducted a study over 2010 and 2011, to look at the emerging
needs of the emergency management discipline and to define the core
capabilities to meet those needs. The Strategic Foresight Initiative (SFI) resulted
in a vision document called Crisis Response and Disaster Resilience 2030:
Forging Strategic Action in an Age of Uncertainty. This document described the
complex threats we face in the coming decades and the collaboration skills
emergency managers must develop to build resilient organizations and

communities.

Emergency management agencies cannot do it alone. This is especially
true at the state emergency management level. States are the hub through which
all protection and preparedness activities must pass. Yet many state emergency
management agencies seem to be organized and managed as though they can
indeed do it alone: a scan of state emergency management agency websites
across the fifty states reveals precious little in the way of connection to
volunteers, communities, or any entities outside of local emergency management
contacts, if indeed those are included in the website at all. An agency’s website
may not be the best indicator of services offered, but it is the most publicly

available source of information about an organization, and in most instances the
2



only source of information that can be found. Even social media connections
such as Facebook and Twitter, which have transcended the private sector and
become ubiquitous on other government websites, are not often found on state

emergency management agency sites.

Some state emergency management agencies do seem to stand out as
leaders in partnering capabilities. Some have listed extensive volunteer
resources on websites. Some have developed public awareness readiness
campaigns that incorporate elements of social media. A few demonstrate
partnerships with local businesses and powerful private sector organizations

such as McDonald’s and Walmatrt.

What makes one state emergency management agency better at
partnering than another? No two state emergency management agencies are
alike, just as no two state governments are alike. But some broad structural
patterns emerge. According to the most recent information collected from states
every two years by the National Emergency Management Association (NEMA),
nineteen state emergency management agencies are organized within military
departments, twelve within public safety departments, nine within governors’
offices, nine within homeland security or state law enforcement departments, and
two that do not fit any of these structural categories. 1 In these structural patterns,
no geographic, historical or other commonalities are readily apparent; for
example, the three states that include emergency management agencies within
their state police departments are Michigan, New Jersey and Texas...three
states with seemingly nothing in common. No data can be found to explain why

thirty six percent of states include their emergency management functions within

1 NEMA Biennial Report survey data are available only to NEMA members. However, state
and territorial EMAs charted by broad organizational structure category can be viewed on the
NEMA website at:
http://www.nemaweb.org/index.php?option=com_content&view=article&id=209&Itemid=377.
Accessed July 17, 2011. The current NEMA 2012 Biennial Report highlights can be viewed at:
http://www.nemaweb.org/index.php?option=com_content&view=article&id=474&Itemid=442.
Accessed November 10, 2012.

3
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military-based organizations while the remaining states maintain emergency

management functions within civilian-based organizations.

Do these various organizational structures of state emergency
management make a difference in their ability to collaborate? Can the broad

organizational patterns be used to study collaborative capacities of each?

These are relevant questions. Collaborative capacity of state emergency
management agencies matters. No other public sector level of emergency
management demands the ability to partner with so many different communities,
organizations and governments. Federal entities work primarily with states; locals
work with states...and states work with everyone. States must truly understand
and embrace the meaning of “whole community” more than any other entity in

the emergency management system.

1.1 PROBLEM STATEMENT

Recent literature in the form of presidential policy directives, FEMA and
state testimonies before congress, and countless blogs, professional forums and
industry publications show that the emergency management discipline has many
new demands. The increasing size and scope of natural disasters has raised the
cost of response and recovery at the same time economic woes have shrunk
response and recovery resources. The widespread adoption of handheld
smartphones and social networking media in all levels of society has changed
the way citizens respond to emergencies, and in turn, the way emergency
management agencies must plan for response. There is recognition that disaster
resilience, as well as the ability to counter the radicalization that often leads to
terrorism, depends on relationships at the community level and increases the
demand for collaboration among diverse groups. Added to these new demands,
The President, Congress and the Department of Homeland Security have
stepped up efforts, through new doctrine such as the National Preparedness
Goal (2011), to strengthen national preparedness capabilities in the five core

mission areas of prevention, protection, mitigation, response, and recovery.

4



Though we have learned a great deal from the disaster events of the past
two decades, neither the discipline of homeland security nor the discipline of
emergency management is close to maturation. It is well recognized (e.g., FEMA
Whole Community Approach (2011); Reale (2011), that we cannot be effective
as a nation in protecting ourselves if the government agencies charged with
protection responsibilities do not work with each other, other agencies, the
private sector and the communities and individuals they serve. Working together
in coordination and creating networks of relationships are called for, but these
alone will not suffice. (Kaiser, 2011, 6) Emergency management agencies will
need to build and strengthen collaborative capacity to meet current and future

demands of the discipline.

Nowhere in government is this need more readily apparent than at the
state level. States are unique within the emergency management hierarchy in the
number of organizations and individuals they must interface with, and build
relationships with, in order to meet their prevention, protection, mitigation,
response and recovery missions. Each state has its unique issues, budgets and
political realities that can influence how its public safety and homeland security
needs are met. This results in a national patchwork of state emergency
management organizations with no two organizational structures alike.
Additionally, some states organize their emergency management agencies within
military departments, a structure not seen in any other level of government. Are
there significant differences in how military-based versus civilian-based
structures collaborate with other organizations and communities? What impact
might these structures have on the ability of state emergency management

agencies to build collaborative capacity? These questions are as yet unstudied.

Research for this thesis defines emerging needs of the emergency
management discipline; explores the collaborative capacities needed to meet
these needs and the impact on state emergency management agencies; and
presents data to determine whether organizational structures of state emergency
management agencies have an effect on capacity to build and utilize

5



collaborative skills. The audience for this research includes state governors,
prospective state governors, leaders in the state emergency management and

homeland security community, and students of these disciplines.

1.1.1 Emergent Needs for Emergency Management

In developed nations, an expectation most citizens have is that their
governments protect them as much as possible from the effects of disasters.
They also expect assistance in recovery from disasters and the resumption of the
normal activities of their lives. In the U.S., this expectation has shifted over the
past several decades from a focus on nuclear war during the Cold War era to the
current focus on “all hazards,” including the increase in major impact weather
events and terrorism. The establishment in 2002 of the U.S. Department of
Homeland Security (DHS), FEMA's incorporation into that organization, and the
millions of federal dollars dedicated by Congress to homeland security and
emergency preparedness and response, is evidence that disaster response and
recovery has stepped to the forefront of Americans’ expectation of government

responsibilities.

Recent presidential directives have reinforced this expectation. In March
2011, Presidential Policy Directive Eight (PPD-8) set forth the need for a national
preparedness goal, and a system that will allow the Nation to “prevent, protect
against, mitigate the effects of, respond to and recover from those threats that
pose the greatest risk to the security of the Nation.” This Directive and the
national preparedness framework it engenders emphasize a national approach to
preparedness, replacing the more disparate objectives of prior national homeland
security strategies. However, as evidenced by statements the DHS Strategic
Plan 2012-2016 (p16), increased attention to preparedness at the national level
demonstrates the recognition that these systems must work closely together, and
resources must be shared collaboratively across the country if we are to become
resilient as a whole. As the DHS document notes, the robust response needed

for national resilience to disasters requires the engagement and integration of the



private sector, government and nongovernmental organizations, other community
organizations and individual citizens. (DHS Strategic Plan 2012-2016, 16)

Parallel to the creation of PPD-8, two important FEMA documents tie the
intent of the national preparedness goal to emerging threats and the capabilities
needed to confront those threats. The “Strategic Foresight Initiative” (SFI)
comprised a panel of subject matter experts meeting over the course of 2010 and
2011, to evaluate drivers of threats on the horizon. The panel then used
scenario-based planning methodology to derive essential capabilities to meet
multiple possible threats, rather than traditional planning methods that focused
only on the threat deemed to be most likely to occur. The panel found nine
factors to be the select drivers of change in the threat landscape. (FEMA SFI
Summary, 2011, 2-3) Examining the implications common among the nine
factors, the panel identified these select emerging needs of the emergency

management discipline:

. Envisioned changes in emergency and disaster management roles
and responsibilities will require multi-sector collaboration to meet
future demands;

. Trust—between the public and government—must be
strengthened,;
o Individuals, families, neighborhoods, communities and the private

sector will play an increasingly active role in meeting emergency
management needs;

o New and evolving at-risk populations must be considered in all
phases of emergency and disaster management;

o Promoting a global mindset will help emergency managers evolve.
(FEMA SFI Summary, 2011, 4)

Further, the FEMA SFI 2011 Summary Briefing presentation material
notes that the advent of technological advances such as smartphones and
tablets broadens access to information, which empowers individuals and

promotes a “sharing rather than hierarchical information environment.” (FEMA
7



SFI 2011 Summary Briefing, 4) Each of these emergent needs highlights a
particular aspect of collaborative capacity that, taken together, describe the new
complexities facing emergency managers in developing preparedness skills.
Following the SFI, FEMA’s “Crisis Response and Disaster Resilience 2030:
Forging Strategic Action in an Age of Uncertainty” vision document presented the
analysis of the Initiative and laid out emergent needs of the emergency
management system. Key elements of future needs are omni-directional
information sharing across disparate communities and organizations, using
current technologies and networks; diverse multi-lingual and multi-cultural
communications capabilities; leveraging volunteers; and building a shared vision

of future challenges and a shared culture that looks beyond the latest crisis.

These documents present an emergency management world that in less
than two decades will look very different from the one two decades past.
Emergency managers could once feel confident in their preparedness skills if
they had trained themselves to respond quickly to a crisis, knew the steps to take
to begin recovery, and created “comprehensive emergency management plans”
to outline each step they would take in managing a disaster. The lessons of 9/11
added the need to share intelligence information among public agencies to deter
terrorist threats, and the need for public safety responders to work together
interoperably during a catastrophic event. A decade hence, we understand that
our populations are increasingly diverse and have diverse needs in crisis
situations; we cannot use a one-size-fits-all approach to evacuation, medical
surge, sheltering or recovery operations. We also now understand how limited
our public sector resources really are in disasters, and that the resources
available in the private sector and volunteer communities are needed to

strengthen the effectiveness of preparedness and response.

The SFI findings prescribe the next lesson we must learn to meet the
evolving demands of the emergency management discipline: that collaboration is
an essential skill that crosses the core capabilities, as defined in PPD-8, to
“prevent, protect against, mitigate the effects of, respond to and recover from

8



those threats that pose the greatest risk to the security of the Nation.” In order to
effectively meet future needs, emergency managers must learn to communicate,
coordinate and cooperate with each other in such a fashion as to move forward
jointly ‘from the edge...jumping together’ as Yo Yo Ma might describe.

1.1.2 Need for Collaborative Capacity

Cooperation, coordination and communication are skills that served
emergency managers well in the past, when quick response and recovery
actions were all that were needed of them. It is collaboration, however, that
makes partners of stakeholders, and collaboration that makes the network of
partners move forward together toward prevention of human-caused disasters,
and resilience of the whole community. Stakeholders need to learn to collaborate
with each other. Collaboration involves developing deeper relationships based on
mutual respect and trust. Collaboration involves partnering in such a fashion that
stakeholders develop a shared vision of the future, and mutually agreeing on

collective strategies to meet that vision.

State emergency management agencies need to lead the collaboration
effort. FEMA and presidential directives provide guidance in desired outcomes
from a national homeland security perspective, but local emergency managers
look to states to interpret that guidance and customize it according to each
state’s priorities and unique set of threats, vulnerabilities and strengths. It is state
level government that is responsible to find the most effective organizational

model for leading and managing successful collaborative efforts.

State emergency management agencies (EMAS) are the hub of a network
through which all significant emergency preparedness, response and recovery
actions pass. As can be seen in Figure 1, state EMAs interface with government,
nongovernment, private sector and community organizations of multiple types
and levels. For this network to achieve its mission of preparedness and resilience

to disasters, collaborative capacity is needed for the partners in the network to



work effectively together. Since state EMAs are the hub of the network, it could
be said that those agencies are among those most in need of developing
collaborative capacities.
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Figure 1. State Emergency Management Agencies are the Hub

Note: This figure demonstrates the multitude of government, nongovernment, private sector and

community organizations of all types and levels with which state emergency management
agencies must interface and collaborate.

1.1.3 Collaborative Capacity of Organizations

The degree to which an organization can collaborate with other entities is
constrained by the level of collaboration mechanisms it has developed. These
mechanisms can be broadly organized into five general factors: strategy and
purpose; people; lateral mechanisms; rewards and incentives; and structure.
(Hocevar, Thomas, Jansen 2006).
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The expressed strategy and purpose for collaboration will have a direct
bearing on whether staff perceive a “felt” need to collaborate (Hocevar et al.
2006) in order to accomplish an organization’s mission. Starting with strategic
agreement about the purpose and value of collaboration, organizations
demonstrate the value placed on collaboration by devoting resources (time and
money) and taking operational actions that result in collaboration. For example,
managers plan and schedule meetings with other organizations specifically to
develop collaboration between the organizations. Another example would be the
development of mutually agreed protocols for sharing resources in disasters. In
these examples, organizations demonstrate their strategic agreement about the
purpose and value of collaboration by seeking mutually beneficial solutions to
problems, showing respect for different points of view, and collaborating even

when there are no financial incentives to do so.

The value placed on individual collaboration skills during the hiring
process will greatly influence how people in the organization collaborate, and
how the organization collaborates as a whole. The emergent requirements of
emergency management agencies demand that all levels of an agency be
capable of collaborating effectively with partner organizations and communities.
The more value an organization places on collaboration skills in recruiting and
selecting staff, the higher the level of individual collaboration competency in the

organization.

A third factor is the lateral mechanisms an organization develops for
training together and for information sharing, for building relationships internally
across the organization and externally with other stakeholders to create social
capital. “As relationships develop, social capital accumulates in the form of
increased respect, trust, information exchange, and mutual understanding, all of
which contribute to increased success in collaboration and an increase in what
we call collaborative capacity.” (Hocevar et al. 2006). Use of social media and
other common technologies serves as a good example of a lateral mechanism to
increase information sharing among organizations and build social capital.
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A fourth factor is incentives and rewards for collaboration, which can come
from within or outside an organization. For example, value placed on
collaboration skills during promotions can be perceived as an internal reward
system for staff desiring promotions to higher levels of responsibility or authority.
Another example of an internal incentive would be the training offered to staff in
partnering skills or the use of social media tools and technologies. The Urban
Area Security Initiative (UASI) federal grant program requirement of regional
collaboration across urban area partners provides an example of an external

incentive.

Finally, structure can be a factor in collaborative capacity. A formalized
structure for collaboration may be in place, by itself or as part of an expressed
strategy for collaboration. Institutionalized policies and procedures for
collaboration may be in place. Among the five factors, a structure for
collaboration may be the most difficult to discern without an in-depth study of an

organization. It also may be closely tied to an organization’s overall structure.

1.2 RESEARCH QUESTIONS

This thesis addresses two questions. First, how well are state-level
emergency management agencies meeting the emerging collaborative demands
of the discipline? Taking the FEMA SFI and vision documents as a guide to
emerging needs of the emergency management discipline, this research looks
across the broad organizational categories of state emergency management
requirements and uses state EMA staff input to provide a self-assessment of
their organizations’ progress in meeting the emerging needs.

The second research question asks whether the military-based vs. civilian-
based organizational structure of the state EMA affects how well agencies are

meeting the emerging requirements for collaboration.
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1.3 SIGNIFICANCE OF RESEARCH

During the 2012 devastating fires that consumed the Colorado Springs
area, it was reported? that thousands of evacuation phone calls to endangered
citizens were not completed or were not answered. As the Waldo Canyon Fire
moved closer to Colorado Springs, a reverse notification system that initially had
13,000 registered users jumped to 52,000, but more than 20,000 calls—two
thirds of the impacted population—were never delivered.

Thousands of wildfire warnings undelivered in Colo. More than
20,000 evacuation calls were never delivered to residents in the
path of a wildfire that destroyed about 350 homes around Colorado
Springs, Colorado in June, records show, according to the
Associated Press, July 10. It was the second time in 5 months that
Colorado residents said they did not get calls to pack up and run as
flames raced toward their homes. Officials in El Paso and Teller
counties were trying to determine why two-thirds of the 32,000
impacted residents did not receive calls during the Waldo Canyon
fire that began June 23. Nearly 10,000 attempts to reach residents
in Colorado Springs were abandoned after the calls were not
completed, and more than 11,000 calls were not answered,
according to records obtained by KMGH 7 Denver. Cassidian
Communications, the reverse notification provider, said some calls
were not completed because of heavy vol