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General introduction
This chapter discusses emergency planning in Nova Scotia with reference to relationships among federal, provincial and municipal governments, voluntary agencies and other stakeholders.  Interviews were conducted from 2005-2007 with municipal politicians, emergency planning officials and associated NGOs in four municipalities, including Halifax Regional Municipality.  The general conclusions drawn from these discussions is that emergency planning and preparedness of municipalities is adequate and moving forward under the training and evaluation templates developed by the provincial Emergency Management Organization.  The federal government is a distant actor
Emergency preparedness is a policy field which displays friction as well as cooperation among the three spheres of Canadian government.  There is cooperation in federal compensation, mediated by provinces, to municipalities for costs they incur in managing disasters such as floods.  (This is enshrined in a formula related to the numbers of people affected and the population of the province.)  There is some cooperation in sharing communication and training protocols to enhance regional responses to emergencies and to ensure minimum or uniform national levels of preparedness.  But governance models are stretched further in the long-established practice of downloading emergency responsibilities to provincial and municipal levels of government and, further downloading to volunteers such as those in fire departments, search and rescue organizations and Red Cross emergency services.  
The provision of security is a basic function of the highest level of government, yet while Ottawa has become preoccupied with border and international security, other security sub-fields fall in the bailiwick of the provinces.    The typical Nova Scotian emergency first responder operates at the municipal level under guidelines set by the province.  The federal government is a remote or irrelevant actor, providing (usually sluggishly) financial support for preparedness and disaster remediation, but offering little policy guidance or coordination.  To a degree, this delegation of security in emergency planning policy is rationalized by basic notions of subsidiarity, defined generally as the downloading of political responsibilities to the lowest level of government. It is politically expedient as well as efficient to assign responsibility for declaring and responding to local emergencies at the lowest level of government.  Government services are also freed to cope with those in severe need if most citizens can provide their own essentials for the first 72 hours of an emergency. 
One problem in applying the principle of subsidiarity is the tension between public expectations of federal support and the delayed action by the highest level of government.  While citizens may have been exhorted in safety awareness campaigns, by official websites and in the public media to equip themselves with 72 hours supply of food, water and heat sources, in practice only a few households will be truly prepared for emergencies and many will expect public succor almost immediately.  (A study of 594 households in Kingston, Ontario with a response rate of 68% found that roughly half of all households had a five-day supply of drinking water and only seven percent an alternate power source.)(Statistics Canada 2005, 8).  Emergency planning is rarely a salient issue for citizens.  Preparedness for emergencies is delegated to professionals and is largely conceptualized as a bureaucratic affair of contingency planning, testing of communications and other systems, and accounting for costs of remediation. 

In emergencies, citizens expect their government to manage the emergency as well as to help them claim reimbursement for damages and recovery costs.  When there has been a breakdown in supply of essential services and/or in communication during an emergency event, affected citizens may express discontent with the most proximate public officials – those at the municipal level and then turn to provincially owned or controlled utility companies. (After a three day power outage in November 2004, the mayor of Truro found garbage strewn on his front yard in protest.) In effect, the level of government with the least money to manage emergency events must field complaints from citizens who have experienced hardship during an emergency.  

The Canadian emergency planning legislative framework mixes constitutional responsibilities with common sense.  The Emergency Preparedness Act (2005) was renamed the Emergency Management Act (2007), perhaps to reflect faith in an “all hazards” response plan applicable to any emergency.  The Act mandates all federal departments and agencies to develop programs to deal with “unforeseen and potentially disastrous events” (Public Safety Canada).  In addition to keeping the federal house in order, the Act enables the cabinet to declare any provincial emergency to be of concern to the federal government and to provide funds and other assistance to manage emergencies.  Although “emergency management” has been dropped from the title of the portfolio, the Minister of Public Safety is charged with “exercising leadership relating to emergency management in Canada by coordinating, among government institutions and in cooperation with the provinces and other entities, emergency management activities” (Government of Canada 2007).  The Act makes frequent references to the responsibilities of the federal minister to coordinate and cooperate with the provinces.  Provinces in turn can declare a state of emergency in order to trigger support enabled under the federal legislation.  

While regulating and paying for national standards of emergency preparedness is a responsibility of the federal government, in partnership with the provinces, the development and testing of emergency plans occurs mostly at the municipal level, where first responders are located.  The pre-occupation of the Canadian government with the terrorist threat (prompted partly by the need to reassure the USA) has shifted attention from emergency management programs to high profile border control initiatives.  These are not the priorities of provincial or municipal emergency planners in Nova Scotia.  Emergency managers regard terrorist emergencies as they do any another hazard, yielding the same demands for shelter, food and communications as weather or accident emergencies. There are no special efforts on behalf of emergency planners to identify and mitigate human-caused emergencies of this sort (MacLaughlan).  
Constitutionally, municipal governments are created by provinces, whose legislation may lay out the responsibilities and obligations of municipal officials regarding emergency planning.  Provincial legislation in Nova Scotia requires all municipal governments to make plans to maintain order and restore peace during and after emergencies.  In Nova Scotia the Emergency Management Act (2005) “An Act to Provide for a Prompt and Coordinated Response to a State of Emergency” establishes rules for managing emergencies and charges municipalities to develop and test emergency response plans, with a detailed checklist of requirements for exercises and equipment (Government of Nova Scotia 2005).

Significance of emergency planning in Nova Scotia

Emergency planning gains more salience when floods, forest fires or weather catastrophes are reported in the news media.  Perception of increased risk of disaster is not merely media fuelled, however.  The Institute for Catastrophic Loss Reduction notes that there has been a significant increase in the number and costs of hazardous weather and weather-related events and that 80% of natural disasters are weather related (McBean and Henstra 2003, 1).  Since Atlantic Canada is exposed to hurricanes as well as winter weather, there is a steady and increasing demand for emergency management in the region.  This demand can be met by reactive measures, such as polishing procedures for providing shelter, or by more ambitious mitigation schemes to protect infrastructure and reduce proneness to flooding.
Nova Scotia has experienced several severe weather events such as Hurricane Juan in September 2003, and the “White Juan” blizzard of February 2004. (In February 19, 2004, Ernest Fage, as Minister responsible for the Emergency Measures Organization, declared the first ever provincial state of emergency.) The power outages due to these and lesser events have focused attention on the plight of those needing shelter, food and communication and have led to improved emergency management and communications.  But while Nova Scotia Power has improved its emergency phone systems, transmission lines themselves remain vulnerable to wind, as was demonstrated with power outages during “post-tropical storm” Noel in November 2007 and in the fall of 2006 to “salty fog” (CTV Newsnet).  More positively, emergency managers in Halifax Regional Municipality (HRM) found shelter for travelers stranded during the post 9/11 shutdown of airspace in 2001, and provided teams to conduct search and rescue operations in St. Margaret’s Bay, the crash site of Swiss Air flight 111.  These highly publicized events injected political urgency, support and salience to the otherwise mundane world of emergency planning.  But the interest of the public in emergencies is sporadic and event-driven, and this makes it harder to mobilize government resources to prevention and mitigation.  Thus the main impact of major emergencies in recent years has been changes to the process of developing, testing and improving Nova Scotian emergency response plans.  Nova Scotia Power has improved its telephone response systems for use during emergencies, but vulnerability of power lines to falling trees remains an issue, as 
General patterns of emergency intergovernmental relations
Emergency response begins at the periphery of government.  A key policy principle of emergency planning is that emergencies are to be dealt with firstly and as far as possible by the lowest level possible.  Responsibility for the first response to many emergencies, as noted, is deemed to rest with the household.  After these household preparations are overwhelmed, first response to emergencies becomes the responsibility of local government, with the province notified, but called upon to help only as and when needed (Big City Mayors 2005).  In 2006 the Federation of Canadian Municipalities published a report by the National Security Group which found that only half of the municipalities across Canada are in fact adequately prepared to deal with emergencies. 

we conclude that many municipalities are not yet able to cope with significant emergencies to the detriment of Canadians, and that current federal emergency planning does not effectively respond to this major shortcoming  (Federation of Canadian Municipalities 2006, 11).
This gloomy conclusion is only partly true in Nova Scotia, since planning for emergencies even in smaller municipalities is increasing thanks to the province’s schedule of training and preparation.  Two of the provinces larger municipal units have recently amalgamated, and the province is encouraging regional emergency cooperation among non-amalgamated municipal units to help share emergency equipment such as generators and fire fighting equipment.  Nova Scotia has also established contractual arrangements with the Red Cross to provide emergency social services.  

The Nova Scotian Emergency Management Office headquarters in HRM divides the province into three zones, and uses the field officers in Kentville (Western Region), Truro (Central) and Sydney (Eastern) to “maintain close working relationships with local governments” (Emergency Management Office).  Provincial emergency officials in these three zones are included in the planning process at the municipal level along with HRM officials.  In addition, the CEO of the Emergency Management Office, who enjoys Deputy Minister status in whichever Department is responsible for emergencies, tours the province to maintain interest in emergency planning among municipal officials and politicians, partly through presentations delivered at town council meetings. 

In the 2006 Nova Scotia government, the deputy minister in the Emergency Management Office reported to the Minister for Natural Resources.  In 2008 he reported to Carolyn Bolivar-Getson who was Minister of Emergency Management as well as: 

Minister of Human Resources; 

Acting Minister responsible for the Public Service Commission
Minister of Seniors and Chair of the Seniors' Secretariat; and
Minister responsible for the Advisory Council on the Status of Women.
Until late 2007, this minister also had responsibility for the Nova Scotia Liquor Corporation and was Minister of Immigration.  Most members of the Nova Scotia cabinet have multiple portfolios, but this seems to be one of the broadest and speaks to the priority of emergency issues as compared to say, agriculture or natural resources.  

Financial exigency may also explain the combination of emergency roles with so many other functions for the Minister of Emergency Management.  This is certainly true for most of the municipalities in Nova Scotia.  The only two full-time municipal emergency managers in the province are in the Halifax and Cape Breton Regional Municipalities, (the former since amalgamation and the latter since a council meeting of January 2003).  

A major part of managing an emergency is to provide shelter, food, clothing, registration/inquiry and personal services for those removed from their homes by some disaster.  This goal brings into play departments of government not typically thought of in the array of emergency responders.  The Nova Scotian Department of Community Services (DCS) is charged with developing plans to respond to needs of those rendered homeless by emergencies.  The DCS undertakes to provide financial assistance in the event of “large scale” emergencies (defined by the DCS as those which involve 10 or more residential units and 25 persons).  

The delivery of DCS assistance in Nova Scotia is formally contracted by the department to the Red Cross.  Through the Red Cross, DCS covers costs incurred by municipalities in managing emergencies.  Municipalities do not approve or determine which social services or costs associated with social services, are to be reimbursed, rather these costs are met with the approval and authorization of the Provincial DCS authority (Tyson 2005).  Thus with the institution of this agreement, the DCS has now contracted out of directly providing emergency social services.
An example of collaboration among municipalities to influence federal policy is the Big City Mayors Working Group on Public Safety, Security & Emergency Preparedness, cited above.  This group of the 22 largest cities in Canada was chaired by Peter Kelly, Mayor of Halifax Regional Municipality.  It produced a 58 page draft report dated November 25th 2005 with several hundred pages of detailed technical appendices.  The report is entitled “Emergency Response Management Model for Canadian Municipalities” and notes many practical opportunities for municipalities to share resources.  The report makes the case for more federal leadership in municipal emergency planning.  Mayor Kelly’s preface to the report observes that less than half of the municipalities in Canada believe that they are capable of responding effectively to major or even minor emergencies and notes that this is due in part to the absence of a Canada-wide Emergency Preparedness and Response Management standard.  One federal role in municipal emergency management is support for training facilities, which Mayor Kelly stressed should be the vehicle for a nationwide incident management system (Kelly).   To achieve national training standards for all responders, the Report recommends that the FCM adopt the Emergency Response Management Model for Canadian Municipalities as the national standard for emergency preparedness and response (Big City Mayors 2005, 3).
Current policies in the four municipalities
Since emergency planning at the municipal level is both mandated and regulated by the province, there is not much variation in emergency policy among the municipalities studied.  There is, however, at least one difference between HRM as a “big city” and the other units studied.  In HRM, the mayor is actively seeking to influence federal policy by working with mayors of other big cities to achieve greater federal leadership in setting standards for training and communication.  The mayors of smaller municipalities interviewed for this study are policy takers rather than policy makers in this field.  They are aware of their responsibilities under the Emergency Management Act and all of those interviewed had ready access to the bulky manual of practical emergency procedures generated by the provincial EMO.  They are inclined to treat emergency management as a technical issue, for the most part, and delegate responsibility to their chief administrative officers, who direct emergency operations centres when necessary. The CAOs will also advise when to declare a local state of emergency, so as to trigger support from the province.
Truro

Truro has a population of roughly 12,000 and a broad commercial base including a textile factory and agricultural support businesses.  Truro describes itself as the “hub” of Nova Scotia as it is located on the Trans Canada highway and on the main rail link from Halifax to points west.  Crashes and road spills are thus a possible emergency.  The other recurring threat in Truro is from flooding of the tidal Salmon River.  Buildings in one of the town’s shopping malls bear watermarks from floods in 1998 and 2003.  Despite this, a flood plain study funded by the province and Town of Truro and Municipality of Colchester County found that a “cut and fill” approach could be sustained and allowed further development in the flood plain (Truro JPAC). 

Emergency management in Truro is handled by an Emergency Measures Coordinator responsible also for Stewiacke and Colchester County.  A former fire chief, he performs duties on a part-time basis (as is the case with all emergency officials outside of HRM and CBRM ) and he believes this is adequate time for emergency planning purposes.  He is enthusiastic about the benefits of regional emergency planning, a recent policy initiative in several parts of Nova Scotia, and believes that local resources are adequate to handle most emergencies.  The Regional Emergency Measures Organization (REMO) was established to facilitate communications and sharing of equipment such as generators. Like all municipal officials, the Truro Coordinator is critical of the slowness of executing federal Disaster Financial Assistance Arrangements reimbursement (Shaw).  

Kings County

The Municipality of the County of Kings in the Annapolis Valley of Nova Scotia was incorporated in April 1879 and currently has a population of close to 58,000 according to the 2006 census.  The County headquarters are in Kentville, the largest town in the county and one which experiences emergencies due to periodic flooding of the Cornwallis River.    The municipality is in the primarily agricultural community of the Annapolis Valley, with emergency responders expected to encounter fire, flooding, highway accidents and possible transport-related spills of hazardous goods on highways.  In undertaking to enter the REMO the units agreed to work under a Regional Emergency Management Coordinator, which in 2007 was the Emergency Management Coordinator for Kentville (Town of Kentville 2006).  It took a couple of years of negotiation and amendments to each unit’s by-laws to achieve this framework for cooperation.  The CAO of Kings believed that regionalization helps with coordination of physical and human resources and with setting of priorities among other CAOs in the units.  These preparations seem satisfactory as, according to the Kings CAO, most public complaints were about slow cost recovery after emergencies rather than preparedness. (There are extensive audit requirements before DFAA claims can be submitted and the federal government requires copies of Council resolutions, tendering procedures as well as all invoices.  These gave Kings respondents the impression that the federal government has low respect for municipal governance.  They suggested that the Joint Emergency Operations Centre in HRM should take
As a question of governance we should note that the director of the provincial EMO encourages, but does not require, regionalization.  He makes these suggestions during regular tours of the various municipalities and in semi-annual (recently increased from annual) meetings of the provinces emergency measures coordinators.  
The municipality of Kings County is fully engaged in the network coordinated by the Provincial EMO.  The Chief Administrative Officer reported frequent visits from the Western Zone controller and hosted a Zone Emergency Coordinator’s meeting in October 2006.  Topics of concern to the administrators included avian flu preparation and the availability of DND resources from Camp Aldershot and the Greenwood base.  The CAO was fully briefed on his role as head of an Emergency Operations Centre in the event of an emergency and believed that the province was playing a helpful role in setting the pace for municipalities.  He commented that the workload for emergency preparedness in this the largest Nova Scotian rural municipality was high, including regular reviews of the emergency plan, on site visits and risk analysis.  The process of regional coordination has helped to sensitize municipal politicians to the issues of emergency management and each town in Kings County is engaged in emergency planning.  The Kings CAO recalled the presentation by the provincial EMO director at the provincial union of municipalities meeting. 
First responders are largely volunteers and it is up to them to make decisions on managing the emergency – the EOC is there to support them, according to the Kings CAO.  Overall the province received a positive rating from the Kings CAO and the emergency coordinator.   The federal government in contrast was seen as largely “not there” for rural areas.  these issues up with the regional federal representative.   
Cape Breton

Cape Breton Regional Municipality was formed in 1995 amalgamating eight former municipalities, boards and agencies in the county of Cape Breton.  CBRM has a population of approximately 106,000 and combines sparsely settled agricultural communities with industrial and post-industrial Sydney.  Like all municipalities in Nova Scotia, CBRM is required to have an EMO and to periodically test its emergency response plans.  (This policy is formally implemented through the CBRM Emergency Measures By-law C2 which established a Municipal Emergency Measures Organization, advisory committee and a planning committee chaired by the emergency measures coordinator, John Dilny.)  CBRM is in the Eastern Zone of the Province’s coordinating structure which holds quarterly meetings offering a valuable chance for Emergency Measures Coordinators in the region to learn about available resources, to be briefed on standards and to appreciate shortfalls in their plans and practices.  In the opinion of the province’s Eastern Zone controller, amalgamation greatly improved the implementation of emergency response policy in Cape Breton (Musgrave).  Mutual aid agreements enhanced the capabilities of smaller units, even though some cling to the old regime rather than yield control to regional authorities.  Emergency services in CBRM are supported through a “state of the art” regional Communication Center which provides for enhanced 911 call-taking and dispatching of municipal police and fire services (Cape Breton Regional Municipality, About).  There is a synergy between amalgamation and the provincial policy of evaluating municipal emergency planning every two years.  

According to the CBRM public statement, in planning for emergencies and coordinating emergency preparedness efforts the EMO learns about the community and the potential hazards it faces; develops informal and formal partnerships with other organizations; identifies needed resources and skills; develops procedures at all levels of the response network; outlines the general roles responsibilities and duties of all assigned emergency related functions under the plan; and allows key personnel with related emergency response responsibilities to be educated, train and to exercise the plan (Cape Breton Regional Municipality, Public). Although CBRM emergency preparedness has improved since amalgamation, one interviewee believed that there was more work to be done.  Public expectations of response have steadily increased and the capabilities of some smaller units are not able to meet these demands (Dilny).

Interviews in CBRM showed planning to cope with pandemics to be well underway in 2006, but in need of more time and resources.  A Health Services Emergency Preparedness Working Group met monthly including EMO NS, representatives from Public Health, and from the District Health Authority.  A strategic planning committee including a Health Canada representative met bi-monthly, but the Cape Breton representative interviewed believed that the federal government was not effective in communicating on pandemic issues and was worried that that there would be a three or four day delay in responding to an outbreak of infectious disease.  She noted that there were no federal guidelines on how to plan for pandemic response (Easterly).  

Good public policy needs to prepare for probable contingencies and the pandemic has a high enough probability in this regard.  Planning requires preparation to cope with an expected casualty rate from disease, such as identifying key roles and arranging for replacements in the event of sickness.  In addition there are the logistics of setting vaccination priorities and delivering the vaccines.  Emergency response workers, including volunteers, should be part of this protocol, no less than front-line health workers.  CBRM seems reasonably advanced in this aspect of public policy, although our research found there were as of 2006 no major exercises to rehearse pandemic responses.  More generally, the municipality seems confident in its emergency communications:

More than other units researched for this study, CBRM has links with native authorities for planning purposes, who fall under federal jurisdiction. The CBRM emergency measures coordinator believed this is a challenge for communication between First Nations communities and the municipality.  But as an example of multi-level governance, the Indian Affairs department has held emergency preparedness sessions for First Nations in Cape Breton in which the municipal emergency measures coordinator was a participant. 

The Membertou First Nation is one of five Mi’Maw communities in Cape Breton and one of the thirteen in Nova Scotia.  Under the leadership of Chief Terry Paul for the past twenty-one years, this First Nation has succeeded in doubling the land base of the reserve, supporting Donald Marshall’s court challenge for the right to fish outside the confines of federally imposed seasons and in attracting investment – largely thanks to achieving ISO 9000 certification.  The Membertou budget has grown from $4 million to $65 million over the past ten years and even a brief visit to the community impresses one with high quality infrastructure such as a convention centre, restaurant, casino and health facilities.  

Membertou First Nation emergency planning operates independently of municipal government.  As a first nation, they are not subject to the provincial Emergency Management Act.  The Membertou have prepared for weather and other emergencies and have begun to cooperate with the provincial health services in CBRM regarding pandemic planning.  The band has struck its own pandemic planning committee in which provincial public health officials participate.  For regular emergency management the Membertou have a contract with CBRM to provide fire and water services.  They have chosen to replace the RCMP contract with the Sydney police force before the end of 2007 (Boutlier).  They have constructed a second access road to the reservation and have emergency generators to provide heat in the shelter of the recently built Convention Centre.  The Membertou have communication instruments to inform the roughly 1,100 band members of emergency procedures.  In a community of this size though, word of mouth may be more effective than community radio or newsletters. This is similar to the enhancement of municipal emergency planning through informal contacts and personal relationships among first responders and administrators.

Halifax Regional Municipality
The area now governed by HRM has experienced several emergencies attracting national media attention in recent years and can look back on the major disaster of the Halifax explosion of 1917 for lessons in the challenges of sound emergency preparation.  The city must prepare for the hazards associated with port, rail and road transport.  Weather emergencies entail demand for shelter, emergency power and other social services.  Pandemic planning is of special interest to HRM and the province as the city houses the provincial government and several major hospitals.  The city of Halifax itself is partly located on a peninsula, which poses challenges for any emergency evacuation.  Even regular road works combined with a minor accident on one artery can paralyze commuter traffic.  Across the harbour from Halifax, the twin city of Dartmouth is home to an oil refinery and an industrial park with an array of light industrial firms, many using hazardous chemicals.  The naval base in Halifax adds to traffic levels in the town and harbour and may also attract terrorist attention.  The facilities and personnel of the military base are part of the HRM emergency planning inventories.

The HRM Emergency Measures Coordinator is a full time position involving much interaction with agencies from all spheres of government as well as with volunteer groups.  Until the creation of HRM there were four part-time emergency measures coordinators for the Cities of Halifax, Dartmouth, Town of Bedford and Municipality of the County of Halifax.  Municipal amalgamation in 1995 led to the creation of a full-time role, whose present incumbent reports frequent contact with Public Safety and Emergency Preparedness Canada (PSEPC) -- (now Public Safety) as well as links with Environment Canada and Transport Canada.  The creation of this role is one exception to the rule that amalgamation of HRM was “something dramatic that [Premier] Savage could do without affecting most people in any way” (Sancton 2004, 127). The EM coordinator sees the relationship with the regional federal representative as a positive one.  Unlike Public Safety personnel in Ottawa, the regional representative understands the particular needs of the HRM, and relationships established during regular working hours and in training sessions make for more efficient communication during actual emergencies.  The advantage of proximity is evident during an emergency:  the HRM Coordinator can tell his provincial and federal counterparts what resources he thinks are necessary to manage the event.  They can immediately tell him what is feasible, which he can then formally request through the protocol of a letter to the province, relayed which in turn to the appropriate federal agencies.  The alternative to this practical shortcut would be for the EM Coordinator to convince HRM that certain outlays are required, after which he would be allowed to contact the Province, which in turn would contact PSPEC/Public Safety.  If military, physical or human resources are required, the federal minister would make contact with the department of Defense who in turn would approve the use of these capabilities.  As long as the working relationship with the provincial EMO is good, the HRM Coordinator can expedite responses to emergencies through informal working arrangements.  

Despite the usefulness of informal contacts with governmental and NGO partners in emergency response, the HRM EM Coordinator noted that it was important that municipalities not try to bypass the provincial government, even though this mediation means inevitable delays in processing and releasing DFAA payments.  However, he believed it would improve policy implementation to have municipalities present at meetings concerning the Joint Emergency Preparedness Program (JEPP) since first responders know best their specific needs for generators and fail-safe communications systems.

As a person close to the front line, the HRM Coordinator was interested in improving the management of emergency sites. There are two basic models for managing emergencies:  “incident command” allows each department involved (fire, police, social services) to command their own resources.  “Emergency site management” gives the coordinator temporary powers to manage resources for the duration of the emergency.  He felt that the federal government could do more to standardize the procedures of managing emergencies, initially focusing on site management and standards of training for managers.  (This more active federal role was also advocated by Mayor Peter Kelly as part of the big city mayors group noted above.)  
Intergovernmental relations

The Institute for Catastrophic Loss Reduction notes that more cooperation among different levels of government is required if weather related emergencies are to be dealt with effectively.  In a truly cooperative governance model, inter-governmental relations in emergency planning would facilitate training, upgrade communications protocols, secure critical infrastructure and achieve uniform minimal national standards of emergency response.  In practice, the federal role seems most salient in the question of compensation for disasters.  The federal government has two vehicles for transferring funds to the provinces, on behalf of municipal claimants, the Disaster Financial Assistance Arrangements (DFAA) and Joint Emergency Preparedness Program (JEPP).  DFAA funds are subject to close bureaucratic review and are typically slow to arrive.  This can be an irritant to the municipalities who incur costs in the front line of emergency response and who must field complaints from citizens waiting for reimbursement.  In 2007 HRM was still waiting for reimbursement of costs associated with managing the 9-11 emergency.  
Inter-governmental relations among municipalities are progressing faster in Nova Scotia than between federal and provincial governments.   Shared resources and training opportunities are possible after municipalities enter into regional emergency measures organization.  Regional Emergency Management Organizations (REMOs) have been recently negotiated in two of the municipalities covered in the present study:  Truro and Kings County.  Regional pooling and improved coordination of emergency response was an identifiable benefit of the amalgamation of municipal government in Halifax Regional Municipality and Cape Breton Regional Municipality.

The HRM Emergency Coordinator’s Office is co-located in the Dartmouth building which houses the provincial Emergency Management Office and federal representative of Public Safety Canada.  This simple physical arrangement is credited by emergency planners for enhancing joint training, improving communication during emergencies, and speeding release of supplies and equipment.  Good public policy in emergency management realizes the importance of informal relationships which are often created during training exercises.  The physical proximity of spheres of government helps to smooth out the bureaucratic tangle of logistical, reporting and accounting relationships among the three levels of government.  Of course, the federal representative is a conduit to Ottawa rather than a policy initiator, but this is still helps to augment the regular federal municipal links, which are exclusively mediated by the province.  In the opinion of the emergency planners interviewed, the co-location of emergency offices puts Nova Scotia ahead of other Canadian provinces.

The executive director of the Nova Scotian provincial EMO enjoys deputy minister status in the provincial government.  The incumbent interviewed felt that this status enhanced his ability to deal with the federal government.  As deputy minister, the EMO Director has implemented a project to upgrade the emergency capabilities of the municipalities which the province encourages in part with bi-annual tests.  He sees the role of the provincial EMO as a hub providing guidance to the municipalities along with evaluation of their emergency response plans (MacLaughlan).  There are no explicit penalties for a lax emergency plan, but publication of test scores seems to accomplish upgrading of emergency preparedness across the province.  The executive director/deputy minister also visits meetings of municipal councils in order to bolster their attention to emergency preparedness.  He would prefer that each municipality have a full time emergency management coordinator, but this is beyond the budget of many, and is not necessary according to at least one emergency coordinator interviewed.
A policy innovation in emergency planning and response in the province is the increasing pooling of equipment and resources among mostly volunteer based emergency services. Like Truro and Colchester County, Kings County emergency planners responded to the need for more cooperation among municipal units by moving (slowly) toward sharing resources under a regional emergency management organization (REMO).  The REMO covers the towns of Berwick, Kentville and Wolfville together with the Municipality of Kings County.  Similarly the Colchester County REMO saw Truro agree to share resources with the smaller communities such as Stewiacke and Bible Hill.  These agreements are just commonsense, according to interviewees, although the details of what resources are to be shared under whose authority can lead to extensive bureaucratic negotiation. 

Intergovernmental cooperation in emergency planning is strongest at the lower levels of government. REMO cooperation commits municipal governments to regular interaction in planning and responding to emergencies.  Relations between municipalities and the provincial government are dominated by formal legislated requirements for mayors and CEOs to prepare for emergencies, but also by informal relations among emergency officials, especially in HRM.  No municipal official or politician interviewed had made any attempt to bypass the province to expedite financial flows, for example under the DFAA arrangements.  Only the mayor of HRM was seeking to change federal policies in concert with the Big City Mayors Group.  Among other things, this group would like to see the federal government strive for uniform standards of training and communication protocols across the country.  (The federal government long provided training of emergency managers and responders at Arnprior and now offers courses in Ottawa).  In Nova Scotia, training for heads of emergency measures organizations is mandated under the 1990 Emergency Measures Act and Emergency Management Act, 1995.  

The federal government seems to be a remote player for municipal emergency planners and responders, except for the provincial emergency officials and the HRM emergency measures organization thanks to their links to the federal representative in the Dartmouth headquarters.  
Social forces 

Every element of society has some interest in emergency response policies, but there is little evidence that this latent interest has been actively influencing public policy.  Apart from complaints about tardy restoration of power, public opinion seems relatively quiet on the subject.  Society is, however, very involved in emergency management through the activity of volunteer fire fighters and search and rescuers, without whom emergency management is too expensive for smaller municipalities to offer.  This involvement of social actors is as service deliverers rather than as participants in policy formulation.  The Red Cross, for example, channels volunteer activity when it provides beds, registration of displaced persons and other services during emergency operations.  But while it is present at planning exercises and operations management, the Red Cross does not seek broader changes in policy priorities, say toward mitigation rather than response.  Volunteer capacity is being highly taxed by the demands on emergency response and by shrinkage in the volunteer base.  Provincial fire marshal, Bob Cormier, hosted a meeting of volunteers in November 2007 which attracted coverage in both local television, radio and print media.  The gist of his concerns focuses on rural-urban migration and commuting patterns, both of which leave rural areas understaffed.  As a result, he commented, “We are having difficulties maintaining basic services.”  The provincial government offers free vehicle registration (with distinctive license plates) and a $500 tax credit for volunteers, but Mark Parent, now the minister responsible for emergency services notes that the limits on resources is “a major concern” (Simpson 2007).
Most businesses have a financial interest in reliable power supplies and swift responses to natural and man-made disasters.  Yet the Chambers of Commerce in the province do not have emergency management in their portfolio of lobbying objectives and businesses tend to be targets of emergency planning rather than shaping policy.  For example, one project of the provincial EMO is to persuade businesses to develop Avian Flu contingency plans.  The insurance industry is an exception to this generalization about involvement in policy.  According to the Atlantic spokesperson for the Insurance Bureau of Canada, the insurance industry seeks to influence policy chiefly by raising awareness of the rising costs of insurance through funding the Institute for Catastrophic Loss Reduction.  The IBC does not seek to influence or support emergency planning at the provincial or municipal level. 

The Red Cross plays a major role in emergency response across Canada.  In Nova Scotia, the organization enjoys a unique status it plays a quasi-governmental role because of a formal contract with the province to provide services during a time of emergency.  In return, the province provides modest financial support to the Red Cross for crisis preparation.  This was initially negotiated in 2000 at $60,000, was increased to $85,000 by 2006 and may increase to $100,000 (Webb ).  The Red Cross performs a range of services during emergencies and is thus accorded a seat at the table when Emergency Operations Centres are activated.  The Department of Community Services is the main partner, since the Red Cross undertakes to provide shelter and food to affected families and to emergency workers themselves.  Thanks to donated resources, the Red Cross can provide financial assistance to pay for food, temporary rental expenses, transportation, medical supplies and so on.  The organization even undertakes to provide long-term recovery assistance “when other resources are not available or are inadequate” (Canadian Red Cross ).  

Canadian Red cross volunteers are recruited and trained to deal with a number of emergency management tasks including computerized registration and inquiry systems for disaster victims, shelter management, and first aid.  The community-based network of these volunteers is a valuable resource for Nova Scotia, and one that needs to be constantly maintained.  Predictably, the task of recruitment and training is easiest during and after a major emergency.  The province-wide power outage of November 2005 tested the ability of the Red Cross to provide a large number of comfort shelters.  Western regions of the province were not as well-prepared as others (Red Cross Field Associate).  The general public has high expectations of the ability of the Red Cross to deliver services, but most are not prepared to sacrifice their personal time to train and to maintain emergency response skills.  

A more specialized and professional NGO is the Special Care Emergency Preparedness Association of Nova Scotia.  This group organized itself after the weather events of 2004 had drawn stark attention to the special plight of seniors and persons with disabilities during emergencies.  The group has been welcomed into the emergency management and social services framework.

The Canadian Council of Churches (CCC) is involved in emergency management through the vehicle of the provincial Advisory Group on Emergency Planning.  The Council signed a memorandum of understanding with Nova Scotia’s Department of Community Services which spells out the process by which pastoral services may be offered to victims and witnesses of disasters.  Apart from spiritual comfort, the CCC will  share resources for language translation, meet special cultural or religious needs such as diet, offer contacts with members of the church in other communities, and provide referral services.  The CCC does not typically have pastors with psychological training.  The MOU specifies that the CCC advisory group on emergency planning should wait to be called on by the provincial Emergency Measures Organization and to refer requests from other agencies to the EMO before acting (CCC-EMO Memorandum).  This MOU is not a binding contract, but it does illustrate how an organization with national resources can be networked with provincial and ultimately municipal emergency measures organizations. 

The human resources available for emergency management clearly range wider than the celebrated skills of fire and rescue personnel.  Psychological assistance is often valuable to victims, relatives and witnesses and workers involved with major emergencies.  The emergency planning process in Nova Scotia has a protocol by which EMO staff can call on the psychological services organized by the Association of Psychologists of Nova Scotia through its Post-Trauma Services Committee.  The protocol specifies that the services are provided free of charge in the short-term, roughly 72 hours from the conclusion of the emergency (APNS-EMO Memorandum). 

Other coalitions of social forces are active in emergency social services.  For example, an association of vulnerable groups such as seniors and disabled persons was formed in Nova Scotia after hurricane Juan in 2003 and the blizzard of 2004. The Special Care Emergency Preparedness Association (SCEPA) approached the Director of Emergency Social Services, Department of Community Services, John Webb, and asked what they could do to better prepare themselves for emergency situations.  This cooperative venture struck a responsive chord in the DCS.  One outcome was a brochure informing target groups of general emergency preparation plans and the special preparations required by persons with disabilities, for example attaching Braille or fluorescent labels to emergency supplies.  The 28 page brochure was published on 28 April, 2006 and was co-sponsored by phone provider Aliant and Nova Scotia Power.  The SCEPA coalition aims to foster communication between members of the association, to provide training and educational programs in emergency management methodology, and to develop and promote standards for emergency management professionals (Special Care Emergency).

Another interesting example of civil society coalition building is the Nova Scotia Critical Incident Stress Management Network (NSCISMN).  In its statement of understanding with the Canadian Red Cross, Nova Scotian Region, this network aims to support individuals and agencies interested in critical incident stress management.  The network maintains a directory of member volunteers and assists in education and communication.  The Nova Scotia Fire Officers Association has a Critical Incident Stress Management team made up of members and close associates of the Nova Scotia Fire Service. This team is a sub-committee of the Fire Service of Nova Scotia and on a volunteer basis it provides crisis intervention support primarily to the Fire Service in Nova Scotia. The team is registered with the International Critical Incident Stress Foundation and it follows ICISF standards and policies (CISMT). The CISM network provided Employee Assistance Services in the wake of the Swissair 111 crash at Peggy’s Cove Nova Scotia in 1998 (Health Canada).  The CISM networks are loosely linked to federal level through Health Canada Employee Assistance Services.

To summarize: emergency planning is enhanced by networks of social actors interlinked with government agencies.  Professionals volunteer their time not only during emergencies but during the interim periods of emergency preparation.  

Business

The general business sector, although commercially interested in continuity of operations during emergencies, does not devoting as much effort to emergency planning as do non-profit social actors.  A policy analyst at the Halifax Chamber of Commerce commented that apart from a general concern about pandemic planning the business community in HRM has not asked the HCC to take up the issue of emergency planning.  The theme of business continuity plans topped the agenda for the World Conference on Disaster Management, July 8-11, 2007.  The primary sponsors of that conference were government agencies:  Public Safety Canada, the Province of Ontario and the City of Brampton. The only primary sponsor from the business sector was General Dynamics Information Technology, a company specializing in defence and intelligence systems (Canadian Centre). 

Two exceptions to the general passivity of business toward emergency policy are Aliant and Nova Scotia Power (NSP).  These corporations provide essential services and are thus consulted in Nova Scotian planning exercises and EMO proceedings.  Aliant is present as the primary telecommunications company in the province.  Its ability to maintain 911 services and landline telecommunication during a time of crisis is critical to preserving public confidence in government management of disasters.  NSP is at the EMO operations table since the maintenance or timely recovery of power to consumers and business is one of the key targets for any emergency.  

Another exception to business passivity is the insurance industry, which has a special interest in ensuring that governments are able to take measures to reduce damage to private and public property. The insurance industry is a significant component of the Canadian economy, with registered annual sales of $36 billion (Insurance). The Insurance Bureau of Canada (IBC) can thus afford to support research at the Institute for Catastrophic Loss Reduction, which was founded by Canada’s property and casualty insurers in 1998.  The Atlantic Vice-President of the IBC noted that the organization had made significant efforts to influence the federal government in part through the House of Commons Federal Finance Committee and Senate Finance Committee in pre-budget submissions.  He observed that IBC contacts with PSEPC declined after 2000, perhaps due to the new focus on security against terrorism.  

Disaster mitigation is a priority for the IBC and it worked closely with Emergency Preparedness Canada on the National Disaster Mitigation Strategy (NDMS), announced by then PM Jean Chrétien, but still not in force by 2007. In 1998 the IBC co-sponsored workshops on a national disaster reduction strategy in which all spheres of government participated.  It was this initiative which led to the Liberal announcement of the NDMS.  The federal government proclaims disingenuously on its webpage that “The NDMS is based on ongoing collaboration and policy development between federal, provincial and territorial governments” (Public Safety Canada).  The Strategy will include structural mitigation such as floodways and dykes and non-structural mitigation such as hazard mapping, public awareness and building code enforcement. The Public Safety website lists the Institute for Catastrophic Loss Reduction as one of the partners in the NDMS.  Insurers are still working with PSEPC, but the IBC expressed some frustration about the slowness of the process, with fifteen drafts of the strategy as of late 2006.

The IBC also gives advice on emergency policy at the provincial level.  Regional offices of the IBC have “strong relationships with emergency managers across the country” (Forgeron).  The IBC has a Claims Emergency Response Plan which facilitates government communication with the insurance industry after emergencies.  In the opinion of the IBC Atlantic Vice-President, Nova Scotia does make emergency planning a priority and “The province’s emergency management authority is professional and competent.”  But the IBC questions whether enough resources are put into the mitigation side of emergency policy, since the focus is on preparedness to manage rather than to prevent or mitigate emergencies.

insurers have encouraged that a greater share of resources be allocated to disaster mitigation to protect vulnerable citizens prior to the disaster happening (Forgeron).  

Politicians are attentive to emergencies mostly during the event and in the aftermath.  They tend to try to rebuild in disaster-prone areas rather than to make the harder choices to relocate vulnerable communities.  Federal reimbursement under the DFAA does not allow for infrastructure improvements to prevent recurrence of damage.  Like other respondents, the IBC believes that the federal government is not playing enough of a leadership role despite the financial resources they bring to bear through DFAA and JEPP.   Still, the IBC remains positively engaged in trying to improve public policy in this area, as one would expect from an institutionalized professional group with high stakes in better mitigation of disaster costs.  We can expect to see continued attempts by the insurance industry to improve public policy on emergency planning in mitigation of disaster costs, an area singled out by the IBC as the chief source of friction in its lobbying and consultation efforts.  

Evaluation:  What is good emergency planning policy in Nova Scotia and how could it be further improved?

Good public policy can be measured in terms of efficiency and impact.  We expect good policies to be well designed and to produce outcomes with a net public benefit.  To equip every household with an emergency power generator would not be efficient use of scarce resources.  But to ensure every municipality has a warming shelter with an adequate back-up generator is good compromise.  Emergency preparedness is in its essence an iterative policy field, with lessons learned from each emergency event providing opportunities for practitioners to test and improve their response systems.  Training for expected emergencies under an all hazards response plan is good public policy and we expect all those involved, from fire fighters to administrative officials to practice their roles and test equipment and communications.  We cannot judge emergency planning by the impact of large magnitude events on affected populations. But if there were no improvements in communication or infrastructure (as after the major power outage of November 2004) there would be reason to criticize both the utilities and their public regulators.    Good public policy would ensure both readiness to meet needs for shelter and infrastructure protection to prevent the emergency from becoming a disaster.  Similarly the practical goal of policy in pandemic planning is not to prevent any impact on the broader population (through mass vaccination, perhaps) but rather to prepare contingency plans of vaccination according to essential roles and quarantine plans to reduce transmission.  

The philosophy of emergency managers is to prepare and rehearse uniform responses to a variety of hazards.  Thus policy aims to make sure that there is a predictable and orderly series of responses beginning with municipal emergency site management and drawing on resources from higher levels of government as needed.  Subsidiarity in emergency response is efficient public policy, even though some politicians and public officials and the IBC are seeking more federal leadership regarding standards in training and communication and in mitigation measures. 

Good public policy does not download all emergency response to citizens or to municipal government.  As the Insurance Bureau of Canada emphasizes, there are major savings to be realized by both governments and insurers if steps are taken ahead of time to reduce vulnerability to weather events.  The Natural Disaster Reduction Plan advocates creating a fund to reduce vulnerability of local governments to disasters.  All three levels of government would contribute to the fund, with local governments (coordinated by the Federation of Canadian Municipalities) identifying infrastructure weaknesses.  The IBC also proposes that 15 percent of monies expended in cleaning up after a disaster be dedicated to mitigating losses in the future.  This policy proposal recognizes the problem with current DFAA rules which does not reimburse municipalities who make improvements to floodways, dykes etc.  The third part of the IBC plan is to make disaster preparedness part of the culture of public policy makers, in the same sense that environmental impact assessments are now an expected part of public and private development projects (IBC, Natural).  Reducing the public and private costs of responding to emergencies makes sense. Each sphere of government would be keen to offload the cost of mitigation, but since the current DFAA guidelines are specific about the federal contribution, one can envisage a similar formula could be negotiated for mitigation programs.  Improving infrastructure is one way to protect existing properties.  Another way to mitigate losses from disasters is to prohibit or penalize developments in areas statistically prone to various kinds of weather emergencies.  Insurers and the federal government can exclude certain kinds of losses from reimbursement and perhaps municipal governments could reinforce this with differential tax rates.  

Emergency planning relies on volunteers to act as first responders and in provision of comfort to displaced persons.  Nova Scotia is fortunate to have well-trained emergency personnel under a framework of readiness established by a proactive provincial coordinator.  It might be possible to strengthen this volunteer base through some kind of provincial or even federal tax credit.  There is certainly room for improvement in the recognition of volunteers.  In April 2007 the leader of the Nova Scotian NDP raised a question for the Minister responsible for EMO about support for Nova Scotian volunteers’ radio licensing fees.  (Industry Canada levies a $40 fee and was seeking payment for six radios from a search and rescue team in North Queens -- already in dire financial straits from a $3,000 repair bill for a bus used to transport them to emergency scenes.)  There are about 1,000 search and rescue volunteers in the province organized into 24 teams (Valley 2007).  Would the federal government not be better served to forego the $40,000 from radio licenses in order to keep search and rescue volunteers well-equipped?  This issue, as much as the larger questions of allocating resources for emergency mitigation, illustrates the need for more cooperation in multi-level governance in emergency planning.
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