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DISASTER AND ORGANIZATIONAL
CHANGE IN ANCHORAGE

Introduction

In this paper, we will report the findings of a study which
considered the leng-term changes undergone by a selected nmumber of
organizations in Anchorage. Alasks following the March 27, 1564
earthquake. The study involved acguiring dats which would provide
answers to the following guestions: (1} What were the long-term
organizational adjusiments that occurred following the earthgueke?

Iin cther words, a description of the leng-term conseguences of the
disaster for certain selected organizations was sought. (2) What
was the natures of such moditications? For example, had they been
anticipated prior teo the disaster? {3) How can we best sccount for
the observed changes? and (4} How can the absence of change in some
organizations be explained.

Long-term orgenizational change refers to modificetions in
organizational patterns which appear to have become relatively durable
features. Such changes are different from those modifications in
organizational patterns which occur immediately after a disester in
response to rescue end relief problems. The latter are often emergency
changes of short duration which may disappear once the emergency is
over. In contrast, the leng-term organizational changes are geared
toward providing organizational adjusiments for some time to come.
These long-term changes may be seen in the daily patterned interaction

of an organization or, i some instences, they may be so designed as to

change it only under certain circumstances. For example, an organization
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may establish disaster plans which will serve as a basis for changing

its pattern of interaction only in the event of a disaster.

In the first section of this paper, we will briefly discuss the
findings of some of the other studies dealing with the relationship
between disaster and socizl and organizational changes, and discuss
the mammer in which the data for this study were collected. In the
second section we will present the findings of this stﬁﬂy, and our

conclusions end interpretation will be presented in the final section.

Some findings on disaster induced change

There have been only a small number of studies on disaster induced
long-term change. However, those that have been done present findings
which indlcate that long-term social and crganizational change often
does oceur in a commumnity or society which experiences a major disaster.
For example, in the first systematic investigation of disaster by a
sociolozist, Prince notes changes in commmity health organizations
following a massive explosion in Halifax and also changes in commmity
recreation, education, and relations between various vgluntary organiza-
tions°I J. E. Ellemers reports that the Holland flood disaster was |
followed by many long-term changes and he‘says: "The establighment of
new institutions such as social welfsre, commmity centerg and a
beginning of commnity~organization constituted . . . elements of change
introduced by the reetoration.”z

Bates et _al., in their longitudinal study of the social and psycho-
logical eoﬁsequences of Hurricane Audrey, identified several changes
which ocourred in Cameron Parish, Louisiana. For example, there were

changes in public services, in key eémmunity offices, and in the creation
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of new public pogitions and new arg:n&zntionsea One of the most
noticeable changes which occurred after the hurricane was in the
organization of Civil Defense.

At-the time of Audrey the parish had no effective civil

defense organization. A director had been appointed. but

attempts to arouse local interest in building an organiza-

tion had not been successful."
A few months after the storm, when interest was high, a group of
prominent citizens got together and organized Civil Defense. An
eleborate organizational plan was created and money was approrriated
for its operation.® "In addition to working out an organizational
structure and securing the personuel to iImplement it, a natural
disastef plan wes worked out."5

Weisman conducted a study of a flood which struck Norwalk,
Connecticut. Among the changes he observed in tle aftermath of the
disaster was the organization of new agencies and commissions in the
community in addition to a greater awareness on the part of officials
of yarious kinds of community problemaj

Sometimes there are also technological adjustments which accompany
disaster. For example, Ellemers notes that after the Holland flood a
number of technological projects were undertaken by the government.8
Drabek, reporting on & study of the Indiana State Fairgrounds Coliseum
explosion, indicates that the disaster was followed by a rumber of
technological or physical changes dealing with organizational commmi-
cation systems. For example, he notes that an inter-hospital radic
telephone system was established in Indianapolis as a direct result of

the disaster and steps were taken to improve police communication
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capabilities.

The findings from many of the studies suggest that a commmity
or society which is struck by a disaster may become more susceptible
to change. For example, Prince observes that

. . . when there comes the shattering of the matrix of

custom by catastrophe, then mores are broken up and

scattered right and left. Fluidity is accomplished at

a stroke. There comes a sudden chance for permanent

social change.l0
The findings of Ellemers lends support to this view. In discuseing
one aspect of the resp&nse to the flood in Holland he points out that

Projects were Initiated which were not directly connected

‘with the restoration. Restoration was considered a

matter of national concern. Attention was directed on

the disaster area, Proposals, which before the disaster

would not even have been considered, were promptly accepted.

Regquests by local officizls and non-officidal bodies for

cooperation and financial suggort received an appreciative

hearing from the government.

One generalization which appears in many of the studies is that
disasters function as eatalysts; that is, they result in the accelera-

' 1

tion of pre-digaster patterns of social change. 2 Prince, for example,
reports that some anticipated decisions and changes regarding city
planning and civic improvement in Halifax were accelerated because of
the explosion.13 Ellemers says that following the Holland flood, "The
most important tendency seems to be the acceleration of an already
existing process of sccial change."lq For example, he notes that pre-
disaster plans for the alleviation of important social problems which
had dragged on for years, received considerable more attention after
the flood. Had it not been for the disaster ™. . . it might have been

decades before these plans weée given proper attention by the govermment
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and by the public. Now they were worked out in detail."'” Bates et al.,
also report that pre-disaster change patterns or processes were acceler-
ated following Hurricane Audrey. In one instance, the disaster wes
responsible for accelerating the trend toward increased formalization
in social relations in Cameron Parish.ls

These studies, then, indicate that long-term change does frequently
result from a commmnity-wide disaster. Also, there is evidence that
disagters function as catalysts, and are responsible for accelerating

pre-disaster patterns of change.

Data Collectionl’

A purposive sample of twenty-three organizations was drawn from the
universe of organizations in Anchorage that were involved in the emergency
commmity response to the earthquake. The organizations chosen for study
rang2 from those that were the most actively involved in emergency
activities to those that were the least Involved. They also vary in terms
of certain structural dimensions. For example, included in the sample
are (1) large, highly bureaucratized ones, (2} organizations with large
mumbers of volunteers and those that have no such personnel, {3} organiza-
tions whose normal function is to deal with emergency situations and those
that never became so involved, and (4) local and state organizations. The
following were the organizations included in the study.ls

Anchorage Port Department

Anchorage Fire Depariment

Anchorege Police Department

Anchorage Public Works Department
Anchorage Civil Defense Department
Anchorage Municipal [dght and Power Department

Anchorage Telephone Department
Anchozrage School District



Organizations included in the study (continued):
Alaska Native Service Hospital
Charity Hospital
Faith Hospital
KDFN Radio and Television
KNFE Radio
KMAY Radio
Ares Broadcaating Company
Mountain Broadcasting Company
Anchorage Daily Journal
Moamtain Electric Associatlon
Anchorage Polar Gas Company
Southeentral Alaska Red Cross
Alagka Salvation Army
Alaska National Guard
Alaska State Civil Defense

Data on thege organizations were secured on six field trips to
Anchorage, Alaska by Disaster Regearch Center (DRC) research teams.
Data gatheringirips were made in March, 1964 (on this first trip, &

DRC team arrived in Anchorage on March 28, one day after the earth-
guake) ; May ., 1564 June, 196i; August, 196U March, 1965; and August,
1865. The data gathering period for this longitudinal study, then,
wag a year and a half.

The data that were acguired included: (1) unstructured and semi-
structured tape recorded interviews with organizatiocnal members, (2} on
the scene and partly recorded chservations of organizations in operation
during the emergency periocd, and (3) vearious kinds of organizational
documents (e.g., operation reporis, policy statements, written disaster

plans, logs, budgets, and newspaper and radio reports).

Long-Term Oreganizational Changes

When disaster stirkes a commmity, as it did in Anchorage &nd

throughout southcentral Alaska, certain direct consequences or changes
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become immediately apparent to even the most casual observer. People
are killed and injured, and buildings and other kinds of physical
structures are destroyed or damaged by the impact of the disaster agent.
Beyond these purely direct or physical eonsequences and changes, however,
are the sociological consequences of such events. Many of the social
consequences which unfold following a disaster are more or less short-
lived and are in response to problems and situations which are usually
present during the immediate emergency period. For example, soon after
the earthquake in Anchorage new and often umexpected organizational
structures and reletionships emerged. In addition, a number of organiz-
ations and groups engaged in novel taske and activities such as search
and rescue.

Just as there were organizations which experienced various earth-
quake induced social conseguences during the immediate emergency stage,
there were also some that were so affected on @ long-term basis. The
findings of this study, then, further demonstrate that a disaster may
(1) precipitate or set in motion new patterns or processes of long-term
organizational change, and (2) aeceleraée change thet was already under-
way or was more or less latent in an organization. It will be recalled
that our sample eonsisﬁed of twenty-three Anchorage organizations. Seven-
teen of these organizations experienced some long-term change. In some
of the organizations, the earthquake»eauéed both the emergence of new
patterns of change and hastened the implementation of pre-existing
patterns. While in several other organizations, the disaster was
responsible for bringing ahéut only one of the two types of changes. We

might ask the guestion, then, why did the earthguake have long-term



consequences for some organizations? Thét is, why did it in eome
instances generate new processes of organizational change and also, in
others become responsible for hastening pre-cxisting processes of change?
The answer to this question lies in the fact that organizations are
dilemma or problem solving social systems,lg Ag problem solving entities,
the contingencies with which they must come to grips are both internal
and environmental in nature. In the most general sense, organizational
change respresents the reaction by an organization to externzl or
environmental conditions, or the response 6f an organization to its own
internal characteristics and problems. The data of this study indicate
that we can account for disasster induced long-term organizational change
in a similar fashion sz we account for eother instances of organizegtional
modification. The Alaska earthquake modified the environments and was
responsible for altering the internsl patterns and characteristics of
some organizations. The result was long-term change a&s the organizations
adapted to the new circwnstances. Some of the organizations studied
underwent change in response to both environmental and intermal factors,

while ethers changed only in respense to one of the two types of conditions.

The disaster experience influenced the development of two internal
and two external factors which provided the impetus for long-term
organizational change. The internal factors were "organizational learn-
ing"” and organizational strain. The external factors were increased
environmental support and new environmental demands or regquirements. Let
us look more closely at how these notions are used in this report before
we present our finding.

The idea of qrganizational learning is used in the sense that, as

problem solving units, organizations incorporate inte their structures and
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processes knowledge and skills gained from experiences with varisus kinds
of events and sftuastions. As we will indicate, the earthguake experience
afforded the opportunity for some organizations to discover alternative
modes of operating ms well as the opportunity for innovation.

The notion of strain refers to the endogenocus or internzl sources of

0
change in social unitscz In the case of organizations, it is the

inconsistences or discrepancies between structural elements or patterns,z1
Inconsistencies between officisl and unofficial rules and regulations, and
normative dissensuz  Involving certain units of an organization are types
of organizational strain. A certain amount of strain is tolerated in
organizations, particularly when it can be controlled. In such cases,
strain may not lead to change. However, when certain areas of strain
cannot be kept within manageable limits - i.e., when their effects on an
organization cannot be minimized -~ then such strain may become sources
or organizationzl change as new adjustments are sought by the organization.
For a few organizations in this study, the earthquake experience heightened
certain prior existing etraing and as we will indicate resulted in certain
long-term organizational modifications as solutions were sought to these
internal problems.

By increased environmental support we are referring to the fact that
after the disaster extra organizational sources - e.g., other groups ang

organizations in the commmity -~ provided some organizations with additional
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resources, and assisted or cooperated in other ways. As we will point
out, in a number of such instances thie led to 1oﬂg-term organizational
change. And finally. by new environmental demands we mean those earth-
quakes caused environmental changes which resulied in additiomal tasks
and responsibilities for some orgamizations. As the findings will
indicate, some organizations found it necessary to develop new patterns
in the process of meeting such additional tasks.

After initially discussing the ehaﬁges whiich occurred in the mmi-~
cipal organizations in our study, we will consider the private, welfare,

and state organizations.

Ihe Port Department

The Port Department is responsible for the maintenance and operation
of the city owned Port facilities. At the time of the disaster, the Port
Department had a small staff consisting of a port director, terminals
manager, business manager, two pier foremen, two accounting clerks &nd a
gecretary. The Port director is responsible for the over-agll sdministra-
tion of the department and the Fort. And like other city department heads,b
hé was responaible teo the city manager, the chief administrative official
of the city.

The Port is located at the head of Cook Inlet about a mile from
downtowvn Anchorage. At the time the earthquake occurred, the major
facilities at the Port consisted of a single berth dock and an industrial
park area which the city leased for industrial purposes. The dock had
been completed in 1961, and until the time of the disaster there had been
no regularly scheduled carrier which used the facilities of the Port.
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Shipping has long been one of the mogt important means of trans-
portation in Alagka, due in large measure to the 1nadéquacy of ofher
modes of travel. The major ports in the state have been those located
in the ice-free Prince William Sound, the ports of Seward and Whittier.
Before the disaster, the typical patiern for getting commodities into.
the state had heen for'shipﬁing companies, operating out of the state
of Washington, to tramsport goods to the ports of Seward and Whittier,
and from there the cargo would be transported into the interior (e.g.,
to Fairbanks) by the Aleska Railroad, which served as a land link with
the water tranﬁpertation system. Thisg pattern of shipping goods to the
Prince William Sound area and then taking them by rail to interior
communities was usually followed even when such goods were destined for
Anchorage. This route was preferred by shippers largely because the
ports of Seward and 'hittier were ice-free the year around.

Prior to the disaster, the Port of Anchorage was operating at a
financial loss because of the lack of carrier service. Shortly before
the earthquake, however, there was some indication that the situation
would be somewhat improved because cityd&ficials were in contract
negotiations with a major carrier for weekly service to the Port. While
it was anticipsted that this regular shipping service would provide the
Port with needed revemre, it was alsc recognized that much more business
had to be attracted befeore it would no longer be operating at a deficit.

The ports at Anchorage, Seward and Whittier were all affected by
the disaster. However, damage was much more extensive at the latter two
ports. 'Docking facilities were virtually destroyed at Seward, and at

whittier they received considerable damage. Also, petroleum storage
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tanks were heavily damaged at Seward and Whittier. The Port of Anchorage,
in contrast, although sustaining some damage, faired mich better. Emer-
gency repairs were begyn quickly on the facility and three days after the
disaster it was able to veceive fte first wessel.

A few days after the earthquake emergency as well as non-emergency
shipping, which normelly would have gone to one of the ports further
south, began coming to Anchorage. This shipping included the eil fankers
of eowargies which had petroleum storage farms at the damaged Ports of
Seward and Whittier. As a result, the amount of tonnage tece:&ed at the
Port of Anchorage was unprecedented., To cope with the increased ghipping
of oil products to the Port, a temporary petroleum berth was completed in
July, 1964, iargely because of the disaster; then, Anchorage became the
shipping center of the state, handling mo;:e tonnage than any other term-
inal.

Because the Port ef Anchorage was the only sucﬁ .t“acility operational
for some time after the disaster, several oil companies either expanded
their installations ar built new ones in the industrial park area. Shell
0il and Standard increased their storage facilities, and Union 0il and
Texaco constructed new installations in the Port arez. These expanded
facilities, many of which replaced those that had been destroyed at
Seward and Whittier, increased the starage capacity at the Porf:.hy 290%.,

All of the incregse in shipping at the Part was not éue to the
disaster. In addition to the increase in bulk petroleum tormage-, there
was also an increase in general cargo handling. This increase in general
cargo was due, for the mpst part, to the fact that the carrier known as
Sea~land, which had been negotiafing with the city prior to the earthquake;
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decided to continue with its plans to establish regular shipping service
to the Port of Anchorage. In fact, because of the serious transporta-
tion problems following the disaster, the company began its operation
in May rather than in June as originally plannced. Sea-Land also made
shipments during the winter, making it the first time such & feat had
been carried out. With the increased petrolewn shipping. as well as
the increase in general cargo, cityv and Port officials were optimistic
that the expanded Port operation would continue beyond the reconstruc~
tion period.

The dramatic effect that the post-earthgquake situation and on the
fortunes of the Port is indicated when tonnge figures for the first
three years after the dock facility was opened are compared, as we have

done in the table below, with 1964, the year of the disaster.

TABLE 1
PORT OF ANCHORAGE TUNNAGE TIGURES
General Cargo Petroleum
1961 38,258 {no figures given)
1862 44,575 52,888
1963 97,507 98,903
1964 159,608 656,009

(From the Port of Anchorage public information brochure}
As shown in the table, there was a substantial increase in general cargo
handled by the Port in 1964, over preceding years, and an even greater
ircrease in petroleum tonnage handleZ. It ig apparent that all of this
increase in the amount of shipping handled at the Port cannot be scolely
attributed to the earthguake: however, it is also just as obvious that

much of it has to be so atiributed.
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As a result of the increased use of the facilities of the Port of
Anchorage, and relatedly, the fact that it was operating for the first
time without a lo§s, Port programs which had been conceived prior to
the disaster, and whoge implementation was not expected for some time
to come, were implemented sooner. The increased use of the single berth
dock made the facility inadeguate. As & result, city and Port officials
pushed ahead with plans to enlarge the Port. The new financial status
of the Port operation made officials confident that the citizens of
Anchorage were prepared to support such plans. Accordingly, a two and a
half million dollar general obligation bond issue was put before the
eiiy voters on March 9, 1965. Inéreased Port business and the need for
more adeguate facilities in order to attract new trade was the reason
given the voters for the expansion plans. The bond issue passed and,
as a result, a permanent petrocleumn dock was completed in November, 1965.

Before the new dock was completed, city and Port officials, after
further consideration, felt that ite addition would not be sufficient
to handle the expansion in Port activity. So therefore, in October, 1965,
a second bond iesuc was put before the voters and likewise passed. This
provided twice ag much expansion funds as the first bond issue and'is
being used to construct a second dock which is scheduled for completion
sometime in 1967. Thus, programs for the physiealnexpansion of the Port
df Anchorage, which were probably years away, were catalyzed, af least
in part, by the circumstances foliowing the earthguake.

The expansion in Port operations was responsihlé for some modifi-
cation in the structure of the small staeff. One new position was estab-

lished and there was some re-alignment of responsibilities. Shortly
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after the disaster, the position of port engincer was established.
The port engineer was made responsible for preventative maintenance
and various engineering planning functions. Before the disuster, the
terminals manager had been responsible for the maintenance of Port
facilities.

The position of terminals manager was re-classified and re~named
operations and sales manager after the earthgquake. The operations and
. sales manager was made responsiblé for sales promotion. In addition,
he agsumed some of the duties which the terminals manager had, such as
overseeing the bandling of cargo. Finally, an additional utility man
and a secretary were hired. ' L

According to our respondents, these few structural changes had been
anticipated before thé earthguake. However, with the increased Port
activity, they were 1gplemented sooner for the sske of greater opera-
tional efficiency. |

One of the latent consequences of the expanded Port operations was
the increased formalizetion which developed. Offieials reported that
standard operating procedures evelved in areas where they had been lack-
ing prior to the disaster. For example, written procedural files were
started which cqvered”several'aspeeﬁs of Port activity, and a much
greater emphasis was placed on maintaining records.

In sum, the disaster essentially assgisted in creating cireumstances
favorable to the expansicn of the Port. It modified the environment in
which the Port organization had to functiom. The facilities at Seéard
and wWhittier weﬁe destroyed ar heavily damaged amd Port offieials in
Anchorage were able to accelerate plans for both structural and physical
changes in the Port; such changes had been viewed as being years in the
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hor'age Fire tment _

Fifty-two firemen were employed by the Anchorage Fire Department
at the time of the earthguake. Fire Department officials reported
that the organization wes wndemnned.‘ High operational costs related
to the special enwvironmental and climatic problems which communities in
Alagkas must face were primarily respengible for the inability of the
depattment to keep up with manpower requirements.

The Anchorage Fire WMnt ‘wa.s responsible for providing Fire
protection to the Port of Anchorage and the surrounding industrial park
area. After the disaster, as previously noted, Port area business
experienced unprecedented growth because of the decline of competing
ports in the state. The drambtic expansion at the Port créa_ted s serious
problem for the Fire Department. The problem became one of how to provide
additional fire protection to the Port area since the fire hazard there
had increased considerably along with the expanded business. The serious-
nesg of such a problem shbuld be apparent in the light of what we have
Just said about the manpower shortage which faced the Fire Depa&mnt
even before the earthguzake. |

In order to have provided the most adeqﬁate fire protection for the
expanded Port operation, it would have been necessary for the Fire
Department to have hired a nuwber of additional firemen. However, the
cost of such a. step was considered prohibitive and, therefore, an
alternative was found. One fire officlal was designated as a fire
inspector and asgigned to the Port area to conduct a systematic fire
prevention program and thereby reduce the fire hazard. This position
was egtablished in Jamuary, 1965. Also, a civil fire brigade was formed
by the Fire Department to assist with any fires which might occur in the
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area. The brigade was composed of personnel from various businesses
in the Fort sres. They are trained by the Fire Department and work
under the supervision of the fire inspector.

In conclusion, the Fire Department found it mecessary to adjust
to new circumstances brought on by the changes undergone by the Port.
An organization Functions in an environment composed, in part, of
other organizations, and as one organization changes it may éreate pro-
blems for other organization, making it necessary for them to also change.

We have here an empirical case of this pheneﬁenon occurring.

Anchorage Police Department

The Police Department at the time of the éarthquake had 89 full time
employees. The department did not have an auxiliary police force. This
'meant that in the event of a major disaster in which more manpaweé was
required teo carry out police functiong, as was the aituatibn following
the earthquake, assistance from extra-organizational sources was réquired,
The earthquake demonstrated rather conclusively that the demands made on
the Anchorage Police Department during periods of major emergency might
be so great as to require additional manpower., Thus, police and loezl
Civil Defense officials decided that in the future instead of augmenting
the size of the police force with untrained volunteers, as was dons
following the earthquake, a more effective measure would be to egtablish
and train an auxiliary police force which could be called upon for assist-
ance. Several months after the disaster, twé Anchorage veterans organiza-
tions, the American Legion and the Veterans of Foreign Wars., were contacted
and agreed to cooperate in this project by each organizing a group of men
to be included in the asuxiliary foree.

A year and a half after the earthquake, one unit of the auxiliary
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police force had heen organized by the OW. end was working with the
Police D@pgrtnent and Civil Défeﬁse. The total force was expected to
number around 60 men when it was eompléted.' Some Civil Defenge funds
were to be used to purchase equipment for the group.

The auxiliary éoliee force persomnel were expected to be called
wyon during major emergencies to primarily handle such tasks as traffic
and crowd contrel. This would leave regular police persommel relatively
free to engage in more important activities and duties.

The Police Department aleo had some difficulty notifying off-duty
officers following the earthguake and during a major fire which occurred
in the Port area severzl months later. As a result, a back-up notifica-
tion procedure was established. This procedure involves giving the local
radio stations instructions to broadeaét a notice for off-duty personnel
to report to police headgquarters in the event of a major emergency.-

Our data indicates, then, that the Police Department did undergo
some change fol;owing the disaster. The changes which were made eveolved
from some of thé contingencies faced by the organization during the

disaster and accordingly are attempts at preventing their recurrence.

The Public Works Depastment

With 169 employees at the time of the disaster, Public Works was
the largest city department. It wag almost inevitable that with its
many, and varied rescurces -- men, eguipment, and material -- it would
play an important role in the disaster response of the commmity.

The department wes responsible for a multiplicity of fimetions prior
to the earthgquake including: (1)} the maintenance of streets, sewers, and
city buildings; (2) the design and congtruction of streets, water and
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sewer lines; {3) the maintenance and operation of the mmicipal sfeport
and water utility; and (4) traffic engincering and building inspection.

The director of Public Works is head of the department and is also
the city engineer. Ye is d&reetly responsible to the city manager.

Under the director of Public Works ie an agsistant director who also
functions as the ageistant city engineer,

The departmenf wag divided inte six divisions prior to the disaster:
traffic éng:tneer:tng, building inspection, m‘gineeﬁing, mmicipal airport,
maintenance, and water utility. The assistant Public Works director was
head of the engineering division, a chief building inspector was head of
the building iﬁspectian division, a traffic engineer supervised the
traffic engineering division, an airport manager supervised the operations
of the airport division, a water utiiity manager was the head of the water
utility divigion, and a superintendent of Public Works was responsible for
the maintenance divisfon. The head of each division was regponsible to
the director of Public Works.

Following the earthquake, the Public Works Department underwent
considerable change. Some of the modifications can be, in part, atiributed
to the disaster experience, i.e., to develcopments which oeczm:ed during
the emergency or later rehabilitation periods. A

Several changes u;ight not have occurred in the organization when they
did had it not been for certain pre~disaster characteristics and circum-
stances. It also seems fairly evident that had the disaster not eccurred,
some of thess modifications would have eventually come about anyway. In
many respects, the earthguake functioned as a catalyst; that is, certain
vprocesses of change that were pre-digester features of Public Works were
accelerated by conditfions which prevailed following the disaster.
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The Public Works Department at the time of the earthquake was exper-
fencing a perfod of reorganization and was in a state of considerable
flux ot flnidity. A mumber of changes had become operational only several
months béfore the disaster and many more were anticipated by officials.
These changes had been made in.order to'bring about 28 more efficient use
of resources. | ’ |

In addition to the patterns of change which had become manifest prior
_to the disaster, there were some areas of strain and tension which were
partially responsible for gome changes which later emerged.

The major disaster related long~term changes that occurred in the
Public Worke Departiment involved the water utility division, traffic
engineering, building inspection, engineering, and building conetruction
and maintenance. |

Water division -~ On October 8, 1963, lessz than a year before the

earthquake, the water utility was organized into a separate divigion
within the Public Works Depariment. Prior to that time, the responsibil-
ities of the utility were &ivided among several municipal agencies. The
reorganization wag made because it was believed that‘a centralized opera-
tion would be more efficient.

| A utility menager was appointed to supervise the newly centralized
operation. Like other division heads, he was made responsible to the
director of Public Works. Prior to the earthguake, plans had ealled for
the water utility to become a separate department over a peried of several
years'as the operation expanded, with the manager directly under the
authority of the city manager. There were twenty-five employees in this
divigion pri&r to the disaeter.

The earthguske resunlted in accelerating the development of the water
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division closer to the time when it would operate as a completely separate
unit from the Public Works Department. The reeponsibilities of the divi- |
sion were considerably emhanced Following the disaster, and a few permanent
positions were a'eated Thege changes were made because they were seen as
necessary to cope with the increased demands of rehabilitation. . Damage
by the earthquake to the city's water syetem required an expanded pperation
in order to (1} restore and rehabilitate the portion of the water system
which had been damaged or destroyed, and (2) to meet new requiremeants for
continued service which were related td the disaster, e.g., the return of
service to those persons who were forced to move ;into areas which previous-
ly received no water gervice. 8Since many of the Echanges that were made
had been progra;umed by officials for some later period anyway, the decision
was made to continue with them beyond the recovery period. In other words,
they became long-term changes.

One key official observed, "We have added staff, professional people,
increagsed its scope of duty and responsibility to permit a greater flexi~
bility in the expansion of the redevelopment program.” In this regard,
the engineering division of Public Works, prior to the earthguake, met all
of the engineering requirements of the water utility. In Novesber, 1964,
the utility assumed some of this responsibility with the establishment of
the begiminge of an engineering section. At this time, an engineer and
a draftsman were added to the staff. The ehgineer was also expected o
serve as an administrative assistant to the utility manager.‘ Thie adminis-
trative back-up to the utility manager provided by the addition of the
assistant, as well as the creation of the position of drafteman, was
expected to contribute to the utility's capebility of handling the expanded
operation made necessary by the ’disaster. According to officials, these
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changes had been planned for some later period and the earthgquake hastened
their ifmplementation. ' ‘

In addition to expanding its services to include thoee new residen-
tial areas which developed as people moved out of damaged ones, some
other sxpmnsion plans mede prior to the disaster were also advanced a
year or more. Mention has already been made of the relationship between
certain changes which occurred in the Fire Department and the expanded
Port operation. The modified Port of Anchorage situation had a similar
effect on the water division. It reguired the aecelerati:bn of planning
to extend water mains and lines to the developing Port indusirial Qrea.

ITraffic engineering -- Traffic engineering wes a small division. At
the time of the disaster only nine persons were employed in it. In
October, 1964, several months following the earthquake, traffic engineering
was taken out of the Public Works Depariment and made iﬁtc a separate city
department. The traffic enginee: was retained as head of the new unit and
he became directly responsible to the city manager.

fraffic engineering had an increased work load following the disaster;
with major street damage and damage to the downtown area, a considerable
redevelopment program was required. For example, new traffie patterns had
to be established as well as a new public parkiﬁg program, in conjunction
with the rehabilitation of downtown Anchorage. City officials said that
this expanded program was primarily reséansible_ for the change in position
of traffié engineering in the mmicipal struetﬁre. Yet, it seems that
other factors were also very importaht in this regard.

Prior to the disaster, traffic engineering had been allowed to functioﬁ
fairly autonamously by the Public Works director and assistant director.
The rationsle was that here was a highly specialized function that required
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professiona] treining end which should be primarily administered by
those who possessed such ekills, . ¢., the traffic engineer and his
associates. However, more was involved; the two key Public Works offi-
cials fournd it necessary to spend the bulk of their time dealing with

" eity engineering concerns and often did not have time for over-all depart-

mental matters, fncluding the close supervision of traffic engineering.
Because of traffie.engineering's considerable sutonomy, officials in

the division were encourage to seek official aepaﬁtion from Public Works.
Thus, there was préswe for a change in the position of traffic engineer-
ing in the mmiefpal structure even prior to the earthquake. This pressure
or strain became manifest as an unofficial policy. In terms of this policy,
menmbers of the division systematically disregarded the organization’s
official lines of authority by by-passing ﬂie Puhlid Works heads and going
directly to the eity manager on important matters. This unofficfal pattern
was pursued by traffic engineering in an effort to demonstrﬁté that the
division could emrate at the departmental level in the mmicipal structure.

. It appears that the disaster provided the opportunity for making
official what was being done on an unofficial level. The argument could be
presented to those who might have objected to the change, e.g., the heads
of Public Works, that it was being done to maximize the handling of traffie
engineering problems brought on by rehabilitation. This pressure for
change, then, as well as the increased work load in the unit seems to
account for the change inthe status of traffic engineering following the
earthquake. | ‘

Building inspection =-- Another disaster related structural change in
the Department of Public Works was the separation of the building inspection
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division. This unit became 8 geparate department in October of 1964,
Thwe like traffic engineering, the new department was elevated to the
same level in the mmieipal structure as Public Works.

Prior to the earthquake, building inspection was not considered an
important function by many city officisls. This was, in part, reflected
in the fact that the division had been understaffed In terms of the work
that had to be done. There were ten employees in the division at the
time of the disaster. The extensive damage to the buildings in the city
caused by the earthquake and the subsequent rebuilding which was then
made necessary wes responsible for heightened interest in the building
inspection division and ifs funection, One high city official noted, for
example, "We will make sure in the future that we have fully adegquate
inspection of all buildings.™

Two additional building inspectors were hired in June of 196%4.
Requests for such additions to the staff had been turned dowm by City
Council prior to the disaster. This incresge iIn size of building inspec-
tion, and its new departmental stutus were besed on an inereaseé. work
load following the disester and an anticipated generally expanded operation.

There was algo greater attention paid to building and construction
gtandards 'folloﬁving the sarthquake. Relatedliy, in crder to encourzgge the
construction of buildings which could resist earthquakes, a code commnittee
was organized following the disaster composed of the head of the building
inspection department and a number of local architects and engineers.
This committee wrote a number of amendments to the building codez in the
commmity which reflected the earthquake experience. These amendments
were adopted in April, 1965
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Engineering divisfon -- Prior to the earthquake, consideratfon had
been given by Public Works officiale to the establishment of & position
to coordinate the underground construction activities between. public and
private agencies in the Anchorage area. Yt was held that such a person
could serve as a clearing house in the scheduling of constructfon work
eairied out by such organizations, and in the location of utility lines .
This type of coordination was believed to have been needed for a long
time, but nothing had been done about it.

Also, there hgd.béen a need for centralized location of new utility
construction information. The rublie Worké Department had utility draw-
ings of the facilities in the community, but they had not been kept up
to date because of budgetary considerations. The drawings that were
available proved invaluable for reconstruction work that had to be done
on city utility lines following the earthguake.

Reportedly, the considerable amount of reconstruction and improve-
ment of underground utility lines by Public Works and other organizations
following the earthquake made it even more important that someone coor-
dinate and make a record of the new construction. Works and city officials -
felt that if these functions were carried out a considerable savings in
project costs would be made over the 1ong run. As a result, a new posi-
tion called projects control engineer was added to the engineering division
of Public Works in late 1964; also, a draftéman was added to work on
utility maps on which new construction data were recorded.

These changes in the engineering division can be seen as ah adapta-
tion on the part of the organization to problems which persisted from the
pre~disaster period. It seems that the changes were made when they were
because the problems that they were expected to corvect had assumed greater

proportions with the earthgquake related reconstruction activity.
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Buiflding Construction and Maintenance

There were seven employees in the building construction and
maintenance section prior to the earthquake. The official responsibili-
ties of the section were (1) to provide & planned preventative mainten-
ance and repair program for the 86 city buildings ; {2) to provide
supervision and coordinantion for architectural firms engaged through
contract by the city; and {3} to do design work for municipel buildings.

At this point, mention may again be made of the fact that according
to the organizationzl chart of the Public Works Department, the director
and assistant director had authority over section and division heads.
Therefore, building construction personnel were officially supposed to
refer to either one of these two persons on malters of major policy.

Also as previously noted, administrative decisions which affected
the entire Public Works organization were supposed to be made by the
director, and to & lessor extent by the asgsistant director. In addition
to being concerned with the over-all administration of the department,
the director, as city engineer, was also expected to be involved in
engineering matters. Relatedly, the assistant director, in addition to
being an administrative assistant to the director, was alse the opera-
tional head of the engineering division. It was in the activities of
this division that both the director and assistant director concentrated

most of their efforis.

Although the director and assistent director officially had two
roles, then, they were more active in one than the other. They were not
actively involved in the affairs of the several divisions with the
exception of engineering. And in the engineering division, they were lees

involved with the building and construction section. Consequently, prior
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to the disaster, the heads of the several divisions of Public Warks, and
also the head of the building construction section, enjoyed considerable
eutonomy. We have already discussed the implication this situation had
for traffic enginecring. Likewise, it had some consequences for build-
ing construction and maintenance. |

The structural characteristic of the Publie Works Department referred

to here was partially responsible far the fact that decisions were often

~made in the building construction and maintenance section which should

have been cleared by the director or his assistant. The inaccessibility
of the‘two administrators, however, due to their being involved in other
dﬁties and problems, meant that they did not encourage or make it
necessary for building construction ?ersonnel to frequently seek approval
of their decisions. As would be expected under these circumstances, this
sometimes led to decisions being made and actions being taken that they
would not have approved. The pattern evolved for one of the head officials
of building construction to first engage the section in some activity or
project and then seek the support of those higher in authority. For the
sake of anonymity. we ghall, throughout the course of this discussion,
only refer to thie official by using the fictitious name of "Mr. Brown."

Also, as in any organization, Mr. Brown, as an employee of Public
Works, was expected‘tp follow certain organizationzl ruleé_and procedures
in making decisions and in engaging in activities which did not necessar-
ily need authorization from those in positions of higher authority. How-
ever, he had the tendency to use unofficial means and procedures rather
than those which had been officialiy outlined. His philosophy was that
it was more important to get things done fﬁan to go through official

chamnels and to use official proéedures.



28.
 Because of this tendency, and encouraged by the frequent inaccess-
11ibity of hise 1-n§diate supervisors, Mr. Brown frequently went heyond
his authority and responsibility as an official of buflding contruction,
and this sometimes got him into trouble. For example, at tiﬁes he made
certain decisions which required the expeﬁditure of considerable amounts
of money before such money was available to him. One of his supervisors
commented:
« o o he'll get things done and without going
in proper routes, 8o to spesk. Sometimes he
doesn't find this out till too late, then we
have to manipulate to financially get the job
done. '
Others in the Public Works Department~deseribéd Mr. Brown as a "doer" or
"a person who gete the job done™ but not likely to follow the official
norms. Prior to the disaster, then, he frequently went beyond his desigu—\
ated authority and involved his section in projects and activities which
should have been initiated or approved by higher-ups.

Mr. Brown and other building construction workers, plus a number of
volunteers who joined them, played & key role during the disaster. They
became involved in rescue #nd damage control activities. The response of
Mr. Brown, and ihose regular employees and volunteers who followed his -
lead during the emergency périod, was largely & continuation of unofficial
patterns that had evolwved before the disaster. Our data indicate that this
was at least true in terms of this group's orientation towards established
rules and regulations. For example, one member who participated iIn the
emergency rescue and relief activities comments as follows:

We commandeered all the equipment we needed, all’
the material we needed, and we just did the job.
That was a projection of what we normally do.  We

do these sort of underhanded things normally, but
we don't do them 8o flagrantly as we did then.
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Me. Brown and his organization of regular employees and volunteers were
quick to make decigions and to respond to the problems and needs of the
emergency period following the eagthquake, Also, the pattern of fhis
response was an extension of normal behavior. It was the consensus
among city officials that his emergency group did an outstanding job
during the disaster.

Prior to the disaster, then, officials tended to generally perceive
the ignoring of rules and regulations, quick judgements, etc., by build-
ing and construction as dysfunctional for the Public Worke Department
and the larger mmicipal organization. In terms of our conceptualiza-
tion, this wae a scurce of strain. MHowever, similar activities by
building construction personnel during the disaster tended to be defined
at the time as functional. Put in a more general sense, a modus operandi
which was seenvaa creating instability under relatively stable environ-
mental conditions was defined as functional under emergency conditions
when adaptive rather than routine behavior seemed to be called for.

Some time after the disaster, Mr, Brown and his section were again
perceived as creating problems because of the unit's manner of opefating,
Almost exaétly one yéar after the disaster, for example, a high Public

Works official made the following comment regarding this section:

You get in the problem there of people that are
real good in & crisis and perform outstandingly
because they have initiative, but they don't work
too well. They can't work continually that way
because if they do, they will run over everybody.

This same official contrasted the above type of person with another:

Now yon take a man like . he's

worthless In & crisie, absolutely worthiess.

But on the long haul that's the kind of guy that
the Council wants and that's the kind of guy you
have to have,
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The unorthodox fashion in which building constrution and mainten-
ance operated was primarily due to the official of this section to}whom
we have been referring as Mr. Brown. This was recognized by Puhiic Works
and other city officials. Also, it appears that he had a tendency to act
even more in an unofficial fashion following the disaster due to (1) the
increased pre-occupation of his superiors with rehabilitation prdblems?
and (2) the general fluidity which cﬁaraéterized the situation in which
he and others had to operdte following fhe digaster. Public Works
officials adapted to this source of strain by removing Mr. 3rawn from
his position. Thisvoceurred'in Juﬂe, 1965. However, before this was
done, he initiated some interesting changes in his section Wwhich had
implications for other city departments.

On October.l, 1964, the building construction and maintenance
section became a separate division and was re-named the city structures
division. It is not clear if this change was somehow related to the
disaster. Some of our respondents, for example, reported that they
believed the change was made necessary because of an increased work load
following the earthquake, while others reported that they did not feel
such a relationship existed.

The disaster experience remained of interest to the city structures
division long after the eﬁergeney period had passed. Many informal
critiques were held at which time the actions that had been taken were
discussed along with the problems that had been encountered. This was
done with a view toward ascertaining what alternative adaptations might
have proved more satisfactory. Such continued interest in the disaster
experience seemed to have stemmed from two sources: (1) during the

rehabilitation period, the men in the division in the course of their
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work were constantly faced with physical reminders of the earthgquake,

and (2) Mr. Brown, who was retained as a top official when the section
was made into a division, was militant regarding the matter of emergency
preparedness.

In the course of these informal critigues, several problem areas were
identiffed. It was agreed in general terms that the problems experienced
by their group and ofhers during the emergency resulted from two things.
First, there wag an absence of a disaster plan which would have specified
the roles of key people so that a division of labor and coordination could
have occurred more rapidly. And secondly, there was a lack of needed
emergehcy equipment such as certain kinds of tools and radios. Mr. Brown
decided toinitiate a disaster and emergency preparedness program in his
division which would take these problems into account.

To engage in such a project in a bureaucratic setting, it is usually
necessary for officials of a unit to acquire the approval of those higher
in authority, unless such a program ig an assigned responsibility. Usually
such approval will not be forthcoming if the project is considered the
function of another unit of the organization or if the means to carry it
out viclates organizational norms. As noted above, Mr. Br&wn freguently
used wnofficial meaﬁs of operating and this pattern persisted im his
program for disaster preparedness for his division. Also, city officials
tended to define disaster preparedness ag a function of the Civil Defense
Department. Accordingly, this program met with resistance.

Mr. Brown and others in the division wanted to play a similar role
in future emergencies or disasters as the division had playved in the
emergency period follcwing the earthquake. Thev were encouraged tc pro-

ceed with plans for such a role by the fact that for a long time
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following the earthquake little had been done to prepare the community
to face the threat of possible future disaster; and so city structures
personnel took the initiative and began functioning in this area as
they had done during the emergency period. Some of their idess were
later adopted by other city department.

One of the first things that was done to prepare the division for
emergency or digaster duty was the acquisition of a considerable amount
of equipment. One year after the disester, for example, the division
had acguired several additional radio equipped vehicles. Also, the men
in the division were issued protective ¢lothing such as hard hats, rain
gear, heavy boots, etc. Such clothing was issued to enable the men in
the division to work on an emergency basis in all kinds of weather and
in 211 types of situations. Relatedly, Mr. Brown requested the
personnel to carry basic emergency toels in their vehicles -~ e.g., cutting
torches, wrecking barg, etc. -- in anticipation of emergency operations.

A considerable amount of the equipment was aquired to increase the
emergency capability of city structures was acquired somewhat unofficially.
For example, certain funds from the city budget were allocated to the
division for small tools which usuaily meant wrenches, hammers, and the
l1ike. Instead of purchasing these things, cutting egquipment, wrecking
bars and similar pieces of eguipment were bought. Also, some equipment
was purchased and justified on the basis that it was needed fo: routine
work with an eve toward using it primarily in emergencies,

Much confusion occurred during the emergency period because persons
wvho had disaster roles could not be eazsily identified. In anticipsation
of this problem in any future emergency, each emplovee of the city

structures division was given an identification card and their hard hats
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were prominently murked with the city of Anchorage emblem and a relect-
orized emergency symbol. City police and firemen were acquainted with
tﬁese cards and hats so that divisional persomnel could pass police
lines and enter ene?gengy areas without difficulty. Also, vehicular
identification platée were made for the employeeé of the division.

An emergency pian was also written for the division. Im writing
this plan, an effort was made fo anticipate and make allowances for
the kinds of situations and problems which had occurred following the
earthquake. The plan covered several ;mpdrtant problem #reas including:
(1) emergency responsibilities of the division, (2) emergency commmica-
tion; (3) the use of volunteers, (4} emergency lines of authority, and
(5) reporting procedures. The plan reflected the tendency of Mr. Brown
fo emphasize the adaptations to situastions in terms of expediency rather
than in terms of established procedures.

Some key officizls were opposed to Mr. Brown's initiative regarding
disastér planning and preparedness on the grounds that he went "overboard"
and that the city structures division was engaged in a program or function
in which it lacked authorization. Statements such as the following that
appeared in the disaster plan were cbjected to by some officials:

If you are turned back at a pelice post, try to

get through another one. Use talk, trickery, or

muscle if you have to, but get through.
Also, some officials felt that while the city structures division could
be called upon in the event of an emergency like any other city division,
it, nevertheless, should not concerm itself to such a degree with these
matters. Emergencies, they reasoned, involved the respénsibilities of
the Police, Fire,and Civil Defense Departmente, and the latter had the

responsibility for meking plans and preparations. Thus, there existed
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conasiderable concern regarding the activities of the city structures divi-
sion.
On Jamuary 23, 1965, less than a year after the earthgquake, the
city structures division was once again involved in an emergency operation.
At this time, a major fire occurred in the Port area involving petroleﬁm
tanks located there. Personnel of the city structures division were
mobilized and appeared at the scene of the fire to assist city firemen.
Some city officials felt that they tended to get in the way snmewhat
because they had no special training. A& a result of this expérience,
and as a result of the belief by some that the city structures division
had in generai gone far beyond it sphere of responsibility, some pressure
was brought to bear on the Civil Defense Department by city officials to
become more involved in establishing an inter-departmental emergency and
and disaster program.
Civil Defense officials were instructed to work with the various
city departments whose personnel could be called upon during periods of
disaster or emergency. It is interesting that ﬁr. Brown wagz told to
discontinue his "go it alone" activitiez and several of the ideas used
in his division were incorporated intc a proposed inter-departmental Civil
Defense program. Yor example, in the following quotation from an inter-
view with a high eity official the similaritv will be noticed between this
proposed Civil Defense program he proposes and the one which we have already
discussed and which had been earlier implemented in the city structures
division.
As we go along with this program these people will
be provided with hard hats and with turn-out clothing
such a8 vslunteer firemen have and certain vehicles.

When thev are responding, for example, to assist the
fire and police at a large conflagration, they will
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be able t¢ go through police lines and get into
the scene of the emergency to be useful, and also
we will probably develop a new identification card
gsystem so that those perssns who are specially
talented to be helpful in such emergencies will
have cards that identify them as emergency rescue
persons.

In terms of the data, we conclude that Mr. Brown was defined as a
disturbing influence not only with regard to the Public Works Department,
but in terms of the general municipal organization as well. O0fficials in
the Public Works Department and the City Manager's office were concerned
about his tendency to proceed in an wmofficial and unmorthodox fashion as
well as the assumption of functions which:were recognized as heing assigned
to another department. O0fficials tried to avert this threat te stability
by pre-erpting Mr. Brown's ideas on disaster planning and assigning the
responsibility for their gdevelopment on an inter-departmentzl basis to
the Civil Defense Department. Thus, it was hoped that the initiative
would be wrenched from Mr. Brown and there would no longer be any need

for his division to have a separate dissster program. Mr. Brown, then,

scrved as an impetus for change within the eontext of the disaster. When

the data gathering for this study was completed a year and a half after
the disaster, one agpect of the inter~departmental disaster preparedness
program was in the process of being completed. This involved praviding
city employees who possessed emergency relevant skills with eity identi-
fication éards.

The pre-emption of the disaster program was nbt the final adaptation
made by Public Werks and city officials to the unsettling influence of
the city structures officirl. As previously noted, he was asked to resign
- ag a result of his econtinued policy of ignoring organizational norms.
dMr. Brown, then, seemed to have been out of place in the bureaucratic
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setting of the Public Works Department. He played, however, an interest-
ing role in terms of long~term changes. In some respectg, he fits the
description of the organizational type that Presthus refers to as the
ambivalent.

Despite hiz inability to meet bureaucratic demands,
the ambivelent type plays 2 eritical role, namely,
that of providing the insight, motivation, and the
dialectic that inspire change. = - « the ambivalent
is always sensitive to the need for change ., . . few
ideals or institutions escape his critical scrutiny.
In his view custom is no guarantee of either rationality
or legitimacy.22
We have pointed out that disaster related long-term chenge did, in
fact, occur in the Public Works Department. Some of the changes which
occurred were structural; that is, they represent an actual modification
of normative patterms of the organization, as when traffic engineering
and builéingvinspectieﬁ became separate departments. Other modifications
involved disaster planning, personnel, and physical facilities and systems.
Our date also indicate that the earthguake funclioned as a catalyst

for some changes. 1In addition, some of the changes evolved ocut of pre-

disaster and disaster problems and sources of strain.

Anchorage Civil Defense

A few weeks before the disaster, the Anchorage Civil Defensge Depart-
ment operated with a paid staff of two persons, a director and a secretary.
In addition to the two regular employees, the heads of the various city
departments, such asg FTire, Police, Fublic Works, ete., were expected to
cooperate in developing Civil Defense plans and other programs.

There was & definite lack of support for local Civil Defense programs
in Anchorage prior to the earthquake. For example, on one occaszsion the

director had requested the asddition of an assistant director to hiz staff,
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but the City Council failed to approve the position. Aleo, when the
1964 city budget was submitted to the City Council for approval, some
councilmen were opposed to continuing the department. There was
enough support, however, and the department was budgeted operating
funds for that year.

On March 15, 1964, less than two weeks before the earthquake, the
Civil Defense director resigned to enter private business. The city
manager began recruiting for a replacement but there were some city
councilmen who felt a new director should not be appointed and that
out of financial considerations the department should be discontinued.

So at the time the disaster struck, Anchorage was without a Ciéil
Defense director, and there was serious doubt that the department
would be continued. Soon after the earthquake, however, the man who
had earlier resigned as Civil Defense director volunteered to serve in
that capacity during the emergency period.

A number of disaster related changes occurred in the Anchorage Civil
Defense organization following the earthguake. Probably the most import-
ant change was the increased support the organization began receiving.

In a very real sense, the earthquake contributed to the survival of the
department. It provided those persons who favored the continued alloca-
tion of resources to the support of a lecal Civil Defense program a more
convincing argument that such a program and an organization for its
implementation was needed. It seemed to be the consensus of officials

in the community that local Civil Defense had done an admirable job

during the crisie and that the director out of regard for the stricken
commmity unselfishly returned to the poat he had earlier vacated. Follow-

ing the disaster, then, the climate wae such that certain gains could be
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made in terms of local Civil Defense programs and operations which
might have been all but impossible under more stable circumstances.

As previously noted, when the director resigned there were a number
of city officials who questioned the need to seek a replacement, or even
the désirability to support a Civil Defense organization. The occurrence
of the disaster, however, for the time being anyway, neutralized this
threat to the survival of a local Civil Defense orgadization in Anchorage.
During the emergency period, the former director was reappointed to that
post without opposition. In this regard, one Civil Defense official notes:

» « o following the earthquaeke they made the decision
immediately that they were going to keep it (Civil
Defense office) open . . . 8o that was a direct
result of the earthguake. I rather expect if we
hadn't had the earthguake that they wouldn't even have
an office or if they did, it would probably be the
additional duty of someone in the Police Department or
Fire Department.

City Council's failure to approve the position of assistant director
wag further evidence of the lack of support for Civil Defense prior to
the earthquake. Such a position was needed in order to have scmeone serve
as a back-up to the director during periods of emergency. Also, an
assistant director was needed to handle the acquisition and distribution
of emergency Civil Defense supplies and equipment in the Anchorage area.
Because no one had devoted much time to this function, considerable
equipment and supplies had been lost, and also it was not known how much
of it was still usable. This situation created a problem for the relief
e ffort in Anchorage following the earthquake. Since the earthquake
experience provided rather concrete evidence of the need for an agsistant

director, the position was afterwards approved by the City Coumcil. One
official in the City Manager's office observed:
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We had some lack of support for Civil Defense in
Anchorage prior to the earthquake, but it has
been changed at least in part . . . we did have
one addition as a result of the earthguake and
this was the deputy CD director . . . who was
placed in charge of inventory and control as well
as coordination (and) public relations along with
the director to expiate this one problem. We didn't
have proper inventory and control of supplies as to
location.

Another change in local Civil Defense was the creation by the City
Council on January 5, 1965, of a Civil Defense and Disaster Board on the
recommendation of the city manager. Some of the leading citizens of
Anchorage were appointed to serve on this body. TFor examplé, the man who
wae mayor of the city when the earthquake occurred was appointed chairman.
A total of seven members serve on the board.

The Anchorage Civil Defense and Disaster Board was given a similar
function as other municipal boards and commissions. It was te advise the
mayor and City council on the city’s Civil Defense problems and needs.
The Civil Defense director was appointed as execuiive secretary to the
board. Thus, the creation of this new group seems to reflect, at least,
a temporary change in the stature of local Civil Defense.

After the earthquake, the Anchorage Civil Defense director published
a greater Ancherage Civil Defense baeic plan. This plan ocutliined in ver
general terms the authoritv and respongibilities of the director. Also,
outlined in a similarly general fashion was the nature of the greater

Anchorage arer emevgency Civil Defense gtructure and the tasks and fumc-

tion of its operating units. For example, the plan called for health and

medical functions to be varried cut by the Greater Anchorage Health District.

The Civil Defense director also drafted a reporting procedure whereby
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certain key city employees, such as department heads, were assigned
specific places to report.in the event of another community disaster.
Relatedly, &s already mentioned, when ocur final data gathering trip was
made to Anchorage a year and a half after the earthquake, Civil Defense
officials were invelved in a project of providing city employees who
possessed emergency relevant skills with identification cards.

- One of the most serious contingencies during the disaster wazs the
difficulty encountered by organizations and groups attempting to coor-
dinate their activities. The impact of the earthquake disrupted the
telephone service In the Anchorage ared. For a considerable period
thereafter, intra- and inter-organizational commmication had to be
carried out primarily by rummer or radio. The use of rummers prbved to
be a relatively slow process, and also many groups and qrganizaticna did
not initially have radios at their disposalf In addition, there were
organizations which had radios but found that they still could not
commmicate with others because they happened to be on different freguen-
cies. As a resultof this experience, & Civil Defense emergency commnica-
tion network was established in Anchorage. The equipment for this network
was purchased by local Civil Defense on & matching-fund basis.
| The emergency network was installed in Agril, 1965. The control
station for the system was located in the Anchorage Civil Defense head-

quarters. The equipment included eleven battery operated mobile trens-

ceivers. Key city personnel and departments were assigned the use of one

of these transceivers including: the city manager, the mayor, the local
Civil Defense director, the assistant director, the Civil Defenge informa-

tion officer, the Civil Defense commmications officer, the Police
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Department, the Fire Department, and the Municipal Light and Power Depart-
ment. Also, two of the transceivers were placed in reserve. One trans-
ceiver was placed on standby as a repiaeement for any set which ceased to
function properly, and a second was set aside to be used by emergency
réseue groups. A test of this system is conducted every week.

The earthgquake, therefore, demonstrated the need for gome reliable
back-up system of commmication which could be utilized to maintain inter-
organizational communication when customary means failed. In response to
this need, a Civil Defense emergency commumication network was established
which provides direct radio commnication between a number of key officials
and organizations in Anchorage.

There was one final change in lecel Civil Defense also involving
emergency communications. During the emergency period following the
earthquake, the local Civil Defense effort was considerably assisted by
a2 number of citizen band radio operators who volunteered thelir services
and eguipment. This was done on an emergent basis since no agreement
existed between Civil Defense and the radio operators prior to the disaster.
In developing a commmity shelter program after the earthqueke, the Ancheor-
age (ivil Defense director, recalling the value of their contribution,
made a formal agreement with z newly formed citizen's band radioc club.
Under the terms of this agreement, a radic operator was assigned to each
ghelter. Thus, this important communication capability would be used in

the event of either a nuclear or natural dissster.

Anchorage Municipal Light and Power Department

The Municipal Light and Power Depariment (M.L.and P.) had fifty
employees just prior te the earthquake. Most of the consumers of the

department’s electrical power reside within the city limits of Anchorage.
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Within recent years, the mmber of customers served averaged aner 8,000.
M.L. and P. officials reported that a technical uodifieation in

the departments power system had been, in part, accelerated due to the
disaster experience. This change involved installing equipmegt which
divided the city's transmission system into four areas, each of which
could be isolated from the others in the event of difficulty. This will
mean that & power outage in one of the areas will not cause the entire
system to fail and thus it can be restored more rapidly. Ccménring this
new capability to what existed at the timé of the disaster oné official
observed, "If we'd had that separation we could have cleared up trouble
after the earthquake in pieces and put it back one by one rather than
having to go through the entire area to see that all your trouble was

cleared before you could restore service to the city."

Alagka Electric Agsociation

The Alaska Electric Associdtion (A.E.A.) is a member-owned coopera-
tive financed by the Rural Electrification Administration. The A E.A.
served 15,000 consumers at the time of the disaster. Of this mumber,
about 6,000 resided within the city iimits of Anchorage.

Two changes occurred in the A.E.A. following the Good Friday earth-
quake. First of &ll, officials reported that before the emergency a rela-
tively new pattern had evolved whereby the board of directors which
determines policy, had allowed thg general manager and his staff consider-
able autonomy in managing the organization. After the disaster, however,
the board returned to a previous poliey in which it was more directly
involved in ite operalion. For example, the staff was more frequently
required to acquire the approval of the board in making major expenditures.
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Officials attributed this chenge in the relationship between the board

of directors and the management staff te circumstances following the
sarthguake. The iis&ster precipitated B eritical period for the Alaska
Electric Association, &s it did for a number of organizations, and key
decisions had to be made concerning the rehebilitation of facilities and
plang For future development. It seeme thet within this context the
board becams more concerned about the operation of A E.A, and, therefore,
the trend toward Increasing autonoemy for the management staff wag changed.
Thus, after the disaster there was a different relationship between the
two levels of the organization.

The earthguake was., moreover, responsible for the AlaskaElectrie
Asscciation accelerating plans for adding new generating facilities in
the Anchorage area. The organization's transmission line from generation
facilities on the Kenai Penninsula into Anchorage was considerably damaged.
In assessing this damage, officials determined that it would be a number
of years before the line could be repaired and power could once again be
transmitted from the Kenai facilities to Anchorage. To offset this loss
of power, pre~disaster plans to instell new generation facilitleg in
Anchorage were considerably advanced. Two large turbines were located in
the edity. Officisls reported that these new pieces of eguipment would
have eventually been installed anyway; however, the installation was
carried cut sooner than had been planned because of the circumstances

produced by the disaster.

Anchorage Polar Gas Cempany

The Anchorage Pelar Gas Company provided gas service for 5,000

customers in the Anchorage area. Prior to the earthquake the company
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employed 6l persons.

Only one change attributable to the disaster experience occurred in
the organization. The vice president and general manager was premoted
to president six weeks following the earthgusks. Apparently, his promo-
tion was due, In part, to his demornstrating unusual ability to deal with
a variety of contingencisg during the emergancy sitvation. It was dis-
closed that if the disaster had not cccurred he would not heve been

advanced te this new position.

Anchorage Dailv Journsl

At the time of the disaster, the Anchorage Dailv Jeurnzl with e

daily circulation of appreoximately 27,000 wae the largest ef the twe
newspapers in Anchorage. About 62 persons were employed by the news-
paper organization.

With membership in the Associated Press, the Daily Journal had the
regponsibility for supplying the news gathering organization with news
of the Anchorage area. Felliowing the earthguake when there was consider-
able difficulty using normal means of commmication, the bDaily Journal
was able to maintain contact with Associated Press officials outgide of
the state by means of radic eguipment provided by a8 number of leocal
ham radio operators. This %a@ 21l done on an informzl basiz. Howsver,
after the disaster, the Associzted Presgs and Daily Jeurnzl mede a formal
agreement with several local ham oDerators whereby the latter would agzin
be celled vpon to lend essistance in the event of future emergencies.
Thus, an emergent pattern which grew gut of the exigencies of the earth-

guake became 8 formal stand-by mechanimm.
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Mountain Broadcasting Company
and Area Broadcasting Company

The Mountain Broedcasting Compauy owned and operated a television
station and an FM radio station in Anchoreage. The company alec owned
& television etation in Fairbanks, Alaska.

The Area Broadcasting Company operated AM radio stations in both
Anchorage and Fairbanks., We shall refer to them respectively as
stations KBRA and KBAR.

The Mountain Broadcasting Company had been interested for a number
of years in expanding its broadcasting operations to include AM radio.
Relatedly, there had been a number of negotiations in the five year
period before the earthquake with the owner of radio stations KBRA,
Anchorage and KBAR, Fairbanks who was interested in seiling the two
stations. However, an agreemént was never reached between the two
parties. The earthquake was responsible for bringing about the circum-
stances which eventuzlly led to Mountain Broadcasting purchasing the
two radio statioms.

The earthquake caused considerable damage to the building where
the Mountain Broadcasting Company's studios were located in Anchorage,
The broadcasting organization applied to the Small Business Administra-
tion for a disaster loan that was granted to construct a new building
in which to locate new studios and to replace some equipment. Stations
KBRA and KBAR were still available for purchase at the time; so encour-
aged by the loan, and the prospect of setting up a new operation in
Anchorage, Mountain Broadcasting officials decided to make the acquisition.

A second factor was also involved in the decision to buy the stations

at this particular time. In seeking a gite on which to locate the new
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facility that was made possible by the loan, one had to be chosen on
which the Federal Aviation Authority would endorse the construction
of a broadcasting tower because of thepcssible air navigational hazard.
Mountain Broadcasting officials learned that by purchasing KBRA, the
problem of finding an approved location would be solved because the site
on which XBRA was located had already been approved by the FAA, With
this in mind, the two sfations were purchased and became a part of the
Mountain Broadcasting organizatiom.

There was, then, a definite relationship between tﬁe disaster and

the change which oceurred in the two broadecasting organizations, i.e.,
the change in ownership of the iwo stations. The earthquake was followed
by a set of circumstances or conditions favorable to the purchase of the
radio stations by the Mountain Broadcasting Company; these conditions
were responsible for this change happening at a particular point in time.
One official put it this way:

We knew we were getting {nto the radio business. X

knew that twelve years ago wiien we started the statiomn,

but just exactly when wag all a matter of timing . . .

so this earthgquake catalyzed that.
Mountain Broadcasting officials reported that had the earthquake not

occurred they would not have purchaged an AM radio station until some

later period.

Alaska Hative Hospltal

The Alaska Netive Hospital is the largest United States Public
Health Service hospital in Alaska with a bed capacity of 301. It provides
free medical treatment to those persons defined asdescendents of Alaskan

natives -~ i, 2., Aleuts, Eskimos and Indiens.
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After the earthguake, a committee was appointed from among the
hospital staff to critigue the performanoe of the organization during
the crisis, and to make recommendations on needed changes. As a result,
some changes were made which reflected the earthgquake experience.

A new disaster plan was published following the disaster. The format
of the new plan differed from that of the pre~disaster one in several
respects.. For exemple. the new plan was altered so that members of the
staff could more quickly and with less effort locate the sections which
pertained to their own particular tasks or duties. Also, a distinctive
cover was designed for the new plan so that it could be easily recognized.
One of the problems which reportedly occurred during the disaster was the
difficulty of finding copies of the disaster plan which had been earlier
made available to some of the staff members. To prevent this problem
from recurring in fhe future, copies of the plan were placed in brightly
colored covers and located in conspicuous places.

The disaster plan was also changsd to permit the use of some patients
as volunteers during emergencies under the direction of hospital personnel.
This cﬁange also reflected the earthquake experience in that patients
proved to be a valuable source of manpower at that time. "They performed
as messengers, stretcher bearers, janitors, elevator operators, dietary
helpers, and general straightenerouppersc“zg

The hosgpitel staff learned during the disaster that the use of the
emergency room and the outpatient dep&rtm@nt for treatment of large
rurbers of victims would have been exceedingly difficult. The physical
layout of the outpatient department would have been particularly inade-
quate if the number of disaster victims that were treated had been larger.

The committee appointed to review the hogpital’s disaster problems
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recommended that a number of architectural features in the department
hg modified. The recommended physical changes were made to the extent
that available funds would permit.

Some long-term changes, then, weré made at the Alaska Native
Hospital. There remained, however, a mmber of changes which were
suggested, but which were not implemented due to the absence of needed
financial resources. For example, all of the problems related to the
layout of the outpatient department were not golved because it would
have required the expenditure of a congiderable sum of money. Also, the
disaster pointed out the need for a larger auxiiiary generator. For a
number of eritical hours following the earthquaﬁe, some important areas
of the hospital had no light because the emergency generator that was on
hand was too small to meet the hospitsl's needs. However, a new generator

was not purchased due to & lack of funds.

Charitvy Hospital

Charity Hospital is & general hogpital. With 155 beds. it iz the
largest civilian hospital of its kind in Alaska.

Very few long-term changes were made at Charity Hospital following
the earthquake. The hospital did not have a completed disaster plan prior
to the earthgquake. And a year and a half after it, a plan had not yet
been completed, although there had been some work done on one.

Similar to the Alaska Native Hospital, the lack of adegquste auxiliary
power proved to be a problem at Charity during the emergency. The gener-
ator that was on hand was not adequate to provide power for light in
several areas of the hospital such as the x-ray area, the kitchen, and

the patients® rooms. And as was the case at the Alaska Native Hospital,
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the staff at Charity Hospital recognized the need for a larger ewergency
generator. Likewise, funds were not available to purchase one.

Water was available to Charity throughout the emergency period,
even when it was not available to other hogpitals in Anchorage, because
pumps were borrowed to transfer water from sn adjacent spring site into
the hospital's mains. Thus during the critical period, drinking water
was available as well as water for the hnagital's sewage disposal system.
As a result of the success of using the adjacent spring in this fashion,
a pump was purchesed eo that the spring could be utilized as an emergency

source of water whenever it was necessary.

Southcentral Alagks Red Cross

Prior to the earthquake, there were just two paid persons on the
Southcentral Alaska Chapter of the Americen Red Cross which has its
headquarters in Anchorsge, an executive secretary and a secretary. The
remainder of the chapter consisted of voluﬁteers. the chapter is within

the jurisdiction of the Red Cross Pacific Area which has its headquarters
in San Francisco.

The chapter's disaster committee was headed by a local volunteer.
The committee was asgigned the responsibility for surveying the commmity
to determine the kind of disaster plamning that was needed. Following a
disaster, the disaster committee wag expected to organize shelter operations,
food and clothing distribution, emergency medical care and handle welfare
inquiries. The disaster committee, then, was expected to be the key to
the emergency response of the local chapter in the event of a disaster.
The importance attached to the position of disaster chazirman ecan be

jJudged by noting some of the actions he is inetructed to take in the
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earthquake because of & stronger comnitment to another role. At the
time of the disaster., he had a position with one of the local hespitals
“and it was in this hospital that he worked throughout the emergency
periocd. During an interview he noted: " . . . I'm a former member of
the Red Croes board . . . but I wasn’t active in the Red Cross during
the emergency -- I had @ job to do here.” Thus, the digaster chairman’s
miltiple organizational membership\resul?eé in his not performing his
important Red Cross duties. And relatedly, the local chapter did not
orgenize the type of disaster operation that was expected. The disaster
chairman®s multiple organizational membership, therefore, was a latent
source of strain for the local Red Cress chapter which became manifest
after the earthqueke.

The lack of an organized effort by the local chapter wes the cause
for considerable concern to the Pacific Arez Red Cross staff whe came te
Anchorage. TFfor example, one official observed:

I would say that if this Jdisaster proved ons thing

it has proved . . . tc us that any chapter ghould

have a disagter committes well organized with some-
body ready to take care of fooad and clothing, shelter
and make errangements for supplemental emergency medical
care. Without this basic organization in a chapter very
valuable time iz lost because the first few hours are
ceriticel in terms of getting intc operation, letting
the public know who vou are, where you are, what vou
can do. Unfortunately, time was allowed to elapse before
this was scecomplished.

Red Cross Pacific Area personnel remained in the Anchorage area for
several meonths after the disaster providing rehabilitation assistance.
Also during this period, they worked with the local Red Cross chapter in
an attempt to strengthen some of its weaknesges, especially ite disaster

preparednegs organization.

The disaster commnittes wes reorganized; a new chairman was appointed
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and 8 co-chairman was alsc named in order to provide the committee with
some back-up leadership. The new committee also included three people
to haﬁdle mass care and one person was assigned to handle each of the
responsibilities for: emergency commmications, transportation, volunteer
services, supply, and public relationms.

The reorganization of the disaster committee can be interpreted as
an attempt by the organizatien to enhahce its effectiveness in responding
to emergencies and as a means of adjusting to the strain resulting from
the multiple organizational membership of the disaster chairman. The
strain was controlled by replacing the role incumbent in this position
and, further, by selecting a disaster co-chairman aﬁd thus providing

added insurance against a similar problem occurring in future emergencies.

Alaska Salvation Army

Prior to the earthguake, there were fourteen Salvatien Army Corp
centers in Alaska. The headquarters for the organization in the state
is located in Anchorage.

Only a few changes occurred in this organization zs a result of the
disaster. First of all, plans had been made just prior to the earthquake
to begin organizing & new corps center in Kodiak, The disaster was
reaponsible for causing a delay in the implementation of these plans for
approximately two years.

The earthguake experience alsoc sensitized Salvation Army officials
to the need for increased disaster preparedness, They attribute the
purchase of a new canteen, which can be useé to prepare food during
emergancies, to this Increased awareness. The canteen is considered an

important new resource because it has a self-contained power unit on
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which it can be operated for sbout a week during periods when the normal

sources of power are unavailable.

The Alaska National Guard

The Alaska National Guard was heavily involved in emergency activi-
ties following the disaster. And as & result of the experience one
change was initiated in the organization. A year and a half later,
National Guard personnel reported that they were taking the experience
into account by revising their emergency troop plans. When this was
reported. it was anticipated that it would be several months before the

revisions were completed.

State of Alaska Civil Defense

' Alaska State Civil Defense is a division of the Alaska Department
of Public Safety; headguarters for the division is located in Anchorage.
Prior to the earthguazke, the permanent staff consisted of eight persons,
all of whom worked at the divisional headguarters except for a deputy
director who wasg stationed in Juneau.

The Alaska Civil Detense director is appointed by the governor and
is directly responsible to the commissioner of the department. The
remainder of the staff is under civil service.

An assistant director~-administrative officer was second in command
in the organization; prior te the disaster he was responsible for
administrative matters, and assumed command in the absence of the
director. Under the assistant director were the operations. resources,
and training officers. The remainder of the headquarters' stzff consisted
of a secretary and a clerk-typist.

According to officials, the organization was understaffed at the time
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of the earthquake. A8 & strong supporter of Civil Defense, the governor
had urged the State Lesislature to provide for @ larger Civil Defense staff.

The several state departments had been assigned emergency Civil

Defense functions, and certain officiale from each were designated as

'Civil Defense coordinators. By order of the governor, these officials

can be required to function under the direction of the State Civil
Defense director during periods of major emergency as some of them did
following the earthquake.

When the disaster struck, State Civil Defense did not have a com-
pleted disaster plan. There had been a plan pnﬁlished in 1958; however,
some years later, it was assessed to be cutmodeé and the staff decided
to rewrite it. A revised rough draft of this earlier plan was made in
1962, due in part to the anxiety generzted by the Cuban crisis. Plens
had called for the State Civil Defense staff to write the basic state
disaster plan, and for each state departmeni to write more specific plans
called amexes which would complement the general guidelines established
by the state plan. There had been meetings between the State Civil De-
fense staff and officials of the various state departments regarding
disaster planning and preparedness. The goal had originally been set
for such meetings te occur each month, but this did not come about because
many departments were not very interested in such matters. Some of the
departments were reported to have been working on their phase of the plan,
but very few had completed them. Soc when the disaster occurred, there
was little in the way of pre-established emergency norms for the state
organizations to follow.

A few weeks before the disaster, the State Civil Defense organizaticn

wes in danger of losing its financial support from the State Legislature.
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Because of this members of the stnff became involved in a campaign to
publicize the function of the organization and to make the public aware
of why it was needed in the state. Appearances were made by staff members
on radio and television, and articles were released to the newspapers.
Civil Defense at both the state and local levels in Alaska, then, was
experiencing difficulties prior to the 1964 earthguake.

On July 1, 1964, the Alaska State Civil Defense organization was
renamed the Alaska Disaster Office. It was hoped that the new name
would more accurately cconvey to the public the actual and broader function
or responsibility of the organizatien -~ that it had responsibilities
during naturai as well as nuclear disaster. There were a number of note-
worthy long-term changes which occurred in the Alaska Disaster 0ffice,.
Some of the changes were related to the disaster only in terms of their
raté of occurrence, that is, the patterns of change existed in the
organization prior to the disaster and were only accelerated by it. On
the other hand, the eartlquake experience also had the affect of initia-
ting new patterns of change in the Alaska Disaster Oifice.

The disaster was & learning experience for members of the Alaska
Disaster Office. Consequently, in asgessing the organization'’s perform-
ance, the members identified & number of problem areas which had developed.
Some of the changes which were made were based on the desire to control
such problems in any future emergencies. In other words, some of the
changes were geared toward making the future disaster responses of the
organization more effective.

Also,. it seems that the disaster {as already noted with regard to

some other organizations) provided the Alsgka Disaster Office with a
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stronger case For why certain of its programs should be supported. One
result of the disaster, then, at least for a short period, was that it
allowed the organization greater control over an important aspect of its
environment -- that aspect which determines the resources it will be
allocated. Let us now consider more specifically the disaster related
long-term changes which occurred in the Alaska Disaster Office, or Alaska
State Civil Defense as it was known before the earthquake.

Before the earthguake, the authority structure of the Alaska Disaster
Office was such that the director was &t the head followed by the assist-
ant director -- administrative officer. The three iemaining non-clerical
members ~-- the operation, training, and resources officers -- were under
the assistant director and on a common level in the organization. Since
the organization had not been involved in any major disasters prior to
the earthquake, the effectiveness ef this structural arrangement under
such conditions was not known.

As Alaska Disaster Office officials began setting up their operation
during the emergency period, they perceived their problems to be of two
sorts. First of all, it became apparent that one of the main problems was
the need to coordinate emergency rescue and relief activities. Secondly,
they felt the other demand to be the handling of administrative work
related to acquiring federal disaster assistance for the affected
communities in the state. Accordingly, the work assigned to staff members
was divided in a like fashion. The director and assistant director began
handling the administrative phase of the organization's emergency response,
and the operations officer was given a free hand to deal with the opera-

tional aspect. The resources and training officers were assigned to work



57.
under the operations officer.

This mamner of organizing the regular Alaska Disaster Office staff
which finally emerged during the emergency period differed from its
organization prior to the disaster. Also, officials felt that the
structure which evolved during the crisis was more functional. In
referring to an earlier period when the new arrangement had not yet
emerged one official noted:

Well, early experience in the queke indicated that

this (the pre-disaster structure} was just not too

functional because we had &n operations officer, but

he was all by himself. He had no one actually work-

ing for him. . . . resources was helping him, but he

was not under him. So we then took another look at

our organjzation and we split it up to twe particular

sectiong within the . . . division.
Since the new structure that developed during the emergency period was
defined as more satisfactory than the pre-~disaster pattern. the decision
was made to make it a "permanent" feature of the organization.

After the earthquake, then, the Alaska Disaster Office’s non-clerical
staff underwent some reorganization in order to most effectively cope with
the numercus contingencies that developed. What was initially perceived
as an emergent kind of organization in-which the regular staff members would
stand in new relationships with one another became a relatively long-term
arrangement. Let us look more clesely at this new arrangement which
develeped. |

First of all, the responsibilities below the director, in contrast
to the pre-disaster situation, were divided beitween the assistant director
and the operations officer, who were now on the same level. As previously

mentioned, two sections were established in the organization. The assist-

ant director was made responsible for an adminitrative section and the
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operatione officer was made responsible for an operations section.

The resources officer position, which was later redesignated as an
agsistant operations officer position, and the position of training officer
were made part of the operations section. Both came unde¥ the authority
of the operations officer. 1In the pre-disaster organization the training
and resources officers were on the same level as the operations officer.

The administrative section, headed by the assistant director, included
a supply officer and an assistant operationsofficer. The assistant opera-
tions officer in this section became routinely involved in administrative
tasks and, therefore, his designation was misleading. This position was
so labeled in order that a new civil service classification would not have
to be established. Both of these positions were new ones which the Alaska
Disaster Office was able to add as a result of the disaster. For example,
concerning the position of supply officer one official observed:

And we picked up . . . another new position, a

supply officer which is in administration. This

is something we never had . . . Well {during) the

quake it was very clear we needed a supply officer,

somebody who devoted full time to this. Would know

where these supplies were, to handle the paper work

involved . . .
The organization was alsc able to add two more clerical persons to the
staff, a secretary and 2 clerk typist. By the summer of 1964, the staff
had increased by four persons. In satitributing this over-all increase in

personnel to the disester, one official said:

(We) went over this organization and we came up
with this recommendation. (The director} in turn
then recommended it to Coamissioner

who approved it. It's the best thing we've ever
gotten through in ocur life, through with no swear,
and this was direcily due to the gquake because we
had no intentions whatscever of inereasing our
staff.
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There was one case of inadeguate role performarnce by a member of the
regular Alaska Disaster Office staff during the emergency period following
the disaster. For purposes of anonymity, we will use the fictitious title

of "plans officer" when referring to this person. Reportedly, there was

some question about the plens officer's work and contribution prior to

 the disaster; however, dissatisfactien with his performance resched the

 eritical point follewing the earthquake. For example, one person noted:

During the quake we'd look for him and there’d be
periocds of an hour, two hours, when we just didn't
know where he’d be. He’d come back and have no
logical explanation of where he'd been. He was
logically the one who should have taken over the
fuel coordination. I assigned it to him, but he
was incapable of handling it. He didn't have the
ability to see what had to be done and then go
ahead and do it.

Because he was not performing his role as expected, the plans officer
was informed during the emergency that he was being discharged effective
as of the end of April. Later, this was temporarily reversed. However,
during the first of July, 1964, he resigned by "mutual consent.” His
resignation might have occurred eventually even if there had not been a
disaster because, as previously mentioned, there had earlier been some
dissatisfaction with his performance. Yet, the resignation came when it
did because the demands of the disaster had made his below par work even
more critical and apparent. Under more stable conditions, organizations
can use various devices in order to control, to some extent, the dysfunc-
tional consequences of inadequate role performance - for example, by not
assigning important work te those persons who are defined as performing
under par. During periods of crisis, however, control devices sometimes

break down and latent problems become manifest. It is our contention that

the inadeguate role performance of the plang officer, as defined by Alaska
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Disaster Office officizls, was a source of strain for the organizetion.
The removal of the reole incumbent was the means used in adapting to this
strain.

It was reported that with the reorganization of the Alaska Disaster
Office staff there was also an attendant greater delegation of responsi-
bility and increased formalization. TFor example, some members of the
staff expressed the belief that prior to the disaster the director
supervised too closely the work they were doing on various projects and
programs. They felt that this created a morale problem. However, it wes
reported that following the disaster and the reorganization there was
much more delegation of responsibility and lesé close supervision. One
member noted, for example:

I don't bother him (the director) with all the detail

work on what we're doing. giving details unless there

is & specific problem, and there’s one of two waye that

we can go. Then I contact him as to what way to go.

He knows nothing about the routine, the procedure or

anything. Prior to the earthquske he would have.
Evidently, this change was, in part, due to the modification in the inter-~
personal patterns of the organization with the addition of the new per-
sommel. There geemed to be a2 considerable amount of confidence placed in
some of the new role incumbents.

There was 8lsoc a more specific essignment of tasks after the disaster
&nd subszegquent reorgznization.

Prior to the guake it seems like everybody did a
little bit of everything. We still do but we have
now made specific assignments to individuals -
this ig the responsibility of & given individual.
He may get assistance from someone else but we
look te this individual for the accomplishment of

this program and prior to the earthguake it wasn®t
that formal. A



o

61.

And along these gsame lines it was observed:

. o « we are now trying to concentrate on making

suve that & call coming in pertaining to operations

is handled by operations where prior to the earth-~

quake an incoming call would be taken just about by

anyone and they'd go to work on this problem . . .

We're getting quite firm in insisting that these

calle go directly to the operations officer and then

if he wants to assign this particular problem that

is posed or whatever it happens to be, he can, but

it's called to his attention.
Thus, one result sf the earthguake experience for the Alaska Disaster
Office was that some new normative patterns emerged related to the
delegation of responaibility and the assignment of tasks. Clearly, the
organization was different from what it had been prior to the disaster.

As previously mentioned, the Alaska Disaster 0ffice did not have an
operational disaster plan when the earthquake struck. Work on a basic
state plan had not proceeded as rapidly as had been planned. The disaster
served to stimulate work on the plan, &nd it was published in February,
1965. It was a plan which was geared toward nuclear disaster; however,
Alaska Disaster Office officials thought it would also provide some
guidelines for natural disaster operations.

Prior to the earthguake, work had algo been started by the Alaska
Digaster Office on a gtate seismic gea-wave warning plan. The plan was
published in September, 1965, and, like the basic state plan, its completion
was accelerated by the disaster. One officiel put it this way: ". . . it
{(the earthguake} ecertainly stimulated getting it out. It pointed up the
importance of the plan and I think it's coming about a year earlier than it
normally would have.®

A few changee also occurred in the physical facil: ties availakle to

the Alaska Disaster Office. In the summer of 1964, the State Legislature
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approved $25,000 to be used for the purchase of radio commmication
equipment in order to establish an emergency commmication system throuch-
out the state. By the fall of 1965, egquipment had bgen purchased for
this new capability, including 2 1500 watt base station with auxiliary
power to be installed at Juneau, Anchorage, and Fairbanks; three 150 watt
transceivers which can be taken to disaster areas for emergency cemmunica-
tions; and a number of five watt mobile units and walkie-talkies. Relating
the acquisition of this equipment to the earthquake experience one Alaska
Disaster Office official said:

This is a direct outcome of the earthguake. We
had attempted to acquire such a system for three
years and had always been rejected. We went in
with the emergency portion of our budget and it

was approved without any question.

Another change in physical resources was the acquisition of

a new office facility. This change grew out of the serious problem that
developed during the disaster when the emergency operation of the organiza-
tion with its expanded staff was seriously hampered by the lack of
sufficient physical gpace. The 20° x 80' Alaska Disaster Office head-
guarters was much too small for a large emergency operation and four

mobile homes had to be used.

After the disaster, a 24' x 60° redwood building was donated to the
state of Alaska for use by the Alasgka Disaster Office. Locgl contractors
and labor unions provided some materisls and labor, and the building was
erected adjacent to the headquarters building to provide additional office
space. Thus, the new facility provided a needed resource.

Our data, then, indicate that the Alaska Disaster Office anderwent a
number of long-term changes which were related to the earthquake experience.

Some of the changes were structural changes; that is, they involved
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modifications of normative patterns in the organization. Others involved
the replacement of role incumbents or the addition of personnel. Also,
some changes occurred in the physical resources available to the organ-
ization.

We might mention, again, that the disaster created a climate in which
the Alaska Disaster Office received an umusual degree of support from
other organizations and agencies. In thie one respect, it had a measure
of control over its environment that was absent during more stable periods.
An crganization or group has a certain amount of control over other groups
and organizations when it can make certain requests of them and have such
requests taken into account, or acted upon favorably. For several months
after the disaster, the Alaska Disaster Office was able to request and
did, in fact, receive an unusual amount of cooperation and support for
its programs. For example, one official during this period made the
following observation:

It's just like turning 180°. . . the close cooperation

we now have with other state agencies and other federal

agencies, the increased stature that we have gained as

a result of it and as a result of this we’re able to

work a lot better with other agencies and they with us

« « » It'1ll probably take two or three years of nothing

where Civil Defense will slip into the background like

it was before. So there's been irrevocable changes. In

fact, friends of mine have accused me of engineering the

earthguake.
However, such a climate of cooperation showed very definite signs of
dissipating a year and a half after the earthguake, and Alaska Disaster
Office officials began to once again complain about the indifference shown
by some groups and organizations to ite programs. This certainly has

implications for those who must develop disaster preparedness programs

and plans. It means that sensitivity to such matters may be short lived
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following a disaster, and, consequently, support for.disaster programs
and projects ought to be sought as soon after such an experience has

occurred as possible.

Coneclusions

We have suggested that it is fruifful to conceive of organizations
as problem solving social systems. Accordingly, the Good Friday earth-
quake was viewed as presenting certain problems to some organizations,
and alsc as providing the context in which eother problemg could be solved.
Four factors -- two internal and two envirommental -- were specifically
identified as sources of long-term organizational change after the disaster.
In some cases, these conditions generated new patterns in organizations
and in others they merely hastened pre-existing patterns of change. Start-
ing with the internal ones, let us briefly recousider the impact of these
four factors on the seventeen organizationé in our study that underwent
some change.

Internal factor (1} organizational learning

The emergency period was followed by considerable reflecting and
second guessing, particularly on the part of those organizations that
played prominent disaster roles. A number of organizations wrote "after
action” reports in which their disaster activities were described and
evaluated with an eye toward making better preparations for future dis-
asters. Some organizations held formal meetings fn which their emergency
activities and prdblems were reviewed, while most had more or less informal
critigues. Such reflecting had an influence on the implementation of a
number of new organizational patterns.

Some procedures and arrangements which proved satisfactory during
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the disaster became prescribed patterns. For example, the Alaska Disaster
Office was re-organized into two new sections and the assistant director
and the operations officer were placed on the same authority level because
this arrangement‘had proved functional during the emergency period follow-
ing the earthquake. Also,in some organizations, emergency adjustments
which turned out to be helpful were incorporated into organizationai
disaster plans; for example, some of the revisions in the Alaska Native
Hospital®s diesaster plans were based on such considerations. Further,
some of the physical resources that were wanting following the earthquake
were later purchased to be maintained as staﬁd-hy emergency mechanisms.

A similar "organizational learning™ process was involved in the

acceleration of pre-existing patterns of change in some organizations.

In other words, the implementation of some pre-disaster forms of change
was catalyzed by the earthquake experience because it somehow demonstrated
their importance for organizational viabflity. For example, the disaster
brought about an acceleration ia plans to implement a technical change in
the Municipal Light and Power Department’'s transmission sygtem permitting
faster restoration in the event of outages. Thus, latent patterns of
organizational change became more relevant in terms of the disaster exper-

ience.

Internal factor (2): organizational strain

The reaction of gsome organizations to a second type of internal
pattern, i. e., organizetional strain, also accounts for the emergence
of some patterns of long-term change. Disaster related long-term changes
arose out of intermal sources of strain in the Public Works Depattment,

the Alaska Disaster Office, and the Southcentral Alaska Red Cross Chapter.
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Prior to the earthguake, these strains were controlled, or at least more
or less tolerated. However, the contrels which had been relatively
effective prior to the disaster broke down following it; this resulted
in an intolerable amount of pressure being exerted for the removal of the
gtrains.

Considering the Public Works Department as one example, our data
indicate that the inclination of one of the eity structures officials,
i.e., "Mr, Brown," to utilize unofficial means to accomplish things was
defined as a threat to the organizations®' stability. This strain was
present prior to the disaster; however, it became greatly magnified after
it, and was particularly threatening during theArehabilitatian period.
Following the earthguaske, Mr. Brown used uﬁafficial procedures and channels
even more with the increased pre-occupation of his immediate superiors
with rehabilitation problems. He also endeavored to establish a disaster
preparedness program in his division -~ a function that city and Public
Works officials defined as the responsibility of another city department.
The initial adaptation to this divisive influence was the pre-emption of
this disaster program by city officials. Finaslly though, Mr. Brown was
forced to resign. Thus, the two changes which grew out of this source
of strain were the incorporation into local Civil Defense plans disaster
preparednese ideas which were initislly implemented in the city structures
division, and the replacement of role incusbents in the one position in

the division.

External factor (1): new demands

In addition to responding to intermal problems, organizations must

also adjust to their environments. As externzal conditions undergo
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alteration, they must, in turn, make certain adjustments and adaptations.
To do otherwise may over the long-run threaten the very existence of an
organization. For a number of Anchorage organizations, the earthquake
Introduced new environmental problems or demands which had to be met, and
in the process of meeting them, new organizational patterns developed.

The expandeé Port of Anchorage operation created a new set of envir-
onmental problems for the Anchorage Fire Department. As & result, the

Fire Department found it necessary to make some long-term changes. A fire

’ inspector was appointed to try to control the increased fire hazard at

the Port, and a new body, a Port fire brigade, was established to lend
assistance.

Just as modified external conditions brought on by the disaster were
responsible for the appearance in some organizations of new patterns of
change, similarly caused altered environmental settings led to the accel-
eration of a number of pre-disaster organizational patterns of change.
Long-term changes that had been programmed for the future were advanced a
mmber of years either because they were perceived as relevant in terms of
organizational viability or because it was felt that certain giins would
be made in light of the altered environment.

Certain pre-disaster patterns of change were accelerated in the water
@ivision of the Public Works Department because of their relevance to new
external conditions. For example, officials reported that the division’s
move toward autonomy from Public Works was accelerated because of new
environmental demands, such as the need to expand operations in the booming
Port area. Two new pesitions were created and the division was given more
responsibility. Such changes had been planned prior to the earthguake,
hut the change in external circumstances made them necessary sooner than

had been anticipated.
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External factor (2): increased suppert
A number of new patterns of change emerged in some organizations

because they were given increased crtside support following the earth-
quake. For example, within the context of the disaster, Civil Defense
programs seemed for & while anyway, more important than they had been
before. As a result, official bodies, that determine the amount of
resources which will be allocated organizations engaged in these programs,
became more generous to them.

This seems to be the case in the Anchorage City Council's approval
not only of the re-appointment of the director of the Civil Defense
Department after the disaster but alego its approval of the appointment
of an assistant director.

And finally, some of the changes which occurred in the Alaska
Disaster Office can also be explained by the unusual amcunt of support
the organization received following the disagster. It was able to acquire
additional persomnel and the Alaskz State Legislature appropriated money

for a new commmication system.

Londitions for maximum long-term organizational change

In view of the sbove discussion, we might suggest what would be the
conditions under which maximum disaster related long-term change would
occur in a given organization. Such conditions would seen to be se follows:
(1) 2 number of latent changes were present in the organization, er in the
process of being realized when a disaster occurred and which became more
relevant because of it; (2) new strains were generated or old ones were
made more critical by the disaster; (3) the organization experienced a
significant alteration in its relationship to its environment such that

new demands were placed on it; (U) alternative organizational procedures
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and norms were suggested by the disaster experience; and (5} increased
external support was given the organization following the diéaster. The
presence of these conditions would exert considerable pressure for
organizational change.

As some gupporting evidence for this argament, it can be pointed
out that these conditiong existed for the Public Works Department and
the Alagka Disaster 0ffice -~ the two organizations in which in a gquali-
tative sense probably the most change occurred. As previously noted, ne&
patterns of change were initiated and letent patterns were accelerated
in these two organizations by both internal and external conditions. Thus,
these conditions placed pressure on the organizations to make some long-

term adjustments.

Why didn't more long~-term change‘occur?

When the magnitude of the earthquake is taken into account, it is
somewhat surprising to note the actual extent of the long-term charges
which were initiated by it. While some of the organizations included
in this study did experience significant change, many underwent minor
long-term adjustment, and some experiencedno observable change. At this
point, two factorz seem to, in part, account for this.

First of all, it seems that a mumber of organizations experienced
little or no long~term change because, except for the initiel emergency
period, the disaster did not appreciably alter their relationship to their
environment. For example, this was true of the Anchorage Daily Journal,
the Anchorage Telephone Department and etation KDEN. By and large, once
the initial emergency was over, these organizations did not find it

necessary to adapt on a long-term basis to & new set of extermal conditions
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as was true of some other organizations, euch as the Anchorage Public
Works Department.

Secondly, in some instances certzin long-term changes were not
initiated because they were of low priority vis - & - vis other
considerations. For example, organizations have to allocate the skills
and time of their members among a number of concerns. By having their
members focus on certain activitiea at a particular time, less time can
be spent on other organizational matters. Thus, a priority of organiza-
tional tasks evolves, and those assigned la& priority receive less
attention. Similarly, organizations allocate financial regources on a
priority basis. Usually high prioity items override low priority ones
when a determination is made as to the distribution of scarce financial
resources. Accordingly, in some organizations needed changes in the area
of disaster preparednese were not made because they were treated as
secondary to other erganizational problemsz or matters. For example, some
organizations had not written disaster plans because they were unwilling
to divert their members from more routine tagks and activities to work on
such plans. Alsc, many organizaticns were not willing to allocate funds
for emergency equipment and facilities when it would mean thatbother things

would have to be set agide.
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