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Minister’s foreword

A high performing emergency management sector is vital to keeping our 
communities safe.

Individuals, communities, agencies, industry and government all have a role to play in 
emergency management and contribute to the way we work together to reduce the likelihood, 
effect and consequences of emergencies.

We need to be prepared to meet future challenges. This includes a changing climate which  
will increase the frequency and severity of many emergencies and increasingly stretch the 
capacity and capability of the emergency management sector and the resilience of our 
communities. We need to ensure Victoria’s emergency management sector and emergency 
management arrangements are as high performing as they can be.

The Inspector-General for Emergency Management is responsible for developing and 
maintaining an assurance framework against which the capacity, capability and performance 
of the emergency management sector is to be assessed.

This is the second edition of the assurance framework and reflects the growth in assurance 
maturity and the reform journey undertaken by the emergency management sector since the 
first edition of the assurance framework in 2015. 

This assurance framework recognises the diverse nature of the different organisations that 
make up our emergency management sector. Therefore, it adopts a principle-based approach 
to drive a more coordinated, less burdensome and more valuable approach to assurance.

Assurance activities help us to understand our performance and to learn from our experiences. 
They also help us to understand the needs of communities, our volunteers, paid workers and 
emergency management partners so that we can continually improve and achieve our vision  
of safer and more resilient communities.

We owe a great debt to each and every one of our emergency management staff and 
volunteers and I want to thank them for their commitment when it comes to keeping our 
communities safe.

The Hon. Lisa Neville MP  
Minister for Police and 
Emergency Services
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Message from  
the Inspector-General

Victoria has a long history of emergencies, including some highly destructive 
events that have caused devastating losses and considerable social, built, 
economic and environmental impacts across the state.

Over time, Victoria’s emergency management sector (the sector) has built a capability  
to manage such emergencies.

Emergency management is a shared responsibility which encompasses community, 
government, the not-for-profit sector and business working together to prepare for, respond  
to and recover from emergencies.

There are many examples of how this works well, but in a constantly changing and challenging 
environment it is important that as a sector, we continue our focus on improving Victoria’s 
emergency management (system).

All sector organisations have a role in assurance.

Assurance activities such as monitoring, debriefing, reviewing, investigating, auditing and 
evaluating contribute to identifying opportunities for better emergency management practices. 
Sharing successes and opportunities across the sector fosters the continuous improvement  
of the system before, during and after emergencies.

This is the second edition of the Assurance Framework for Emergency Management  
(the Framework). 

The Framework reflects the sector’s feedback and insights on the first edition developed  
in 2015. This refreshed Framework outlines guiding principles aimed at driving a more 
coordinated, less burdensome and more valuable approach to assurance activities in  
the sector. 

I encourage leaders of sector organisations to promote the use of the principles in  
assurance activities.

As required under the Emergency Management Act 2013, I have consulted broadly with all parts  
of the sector affected by the Framework, and the State Crisis and Resilience Council. I would  
like to thank everyone who contributed to the Framework’s development for their expertise, 
enthusiasm and cooperation.

I look forward to continuing the collaborative work with all emergency management partners  
to strengthen emergency management arrangements and community resilience in Victoria.

Tony Pearce 
Inspector-General for  
Emergency Management
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1 Purpose

The Inspector-General for Emergency Management (IGEM) maintains this Assurance 
Framework for Emergency Management (the Framework) in accordance with section 
64(1)(a) of the Emergency Management Act 2013.

Victorian communities have faced, and will continue to face, a range of hazards and 
emergencies which have immediate effects on their safety, health and wellbeing, property  
and environment. These impacts may lead to longer-term consequences.

Before, during and after emergencies the emergency management sector1 (the sector) seeks  
to work as one to minimise the likelihood and consequences of emergencies. This work is often 
in addition to sector organisations’ responsibilities to deliver other types of important services 
to Victorians.

While acknowledging their multiple accountabilities and their diverse assurance capacities  
and capabilities, IGEM expects all sector organisations will be guided by the principles  
defined in the Framework when performing assurance activities that focus on emergency 
management. IGEM will continue to apply the principles in its own assurance activities.

The Framework and its principles seek to drive a more coordinated, less burdensome and more 
valuable approach to assurance activities in the sector and generate continuous improvement 
of the emergency management system in Victoria (the system). This will contribute towards 
better outcomes for Victorian communities before, during and after emergencies.

1  The Emergency Management Act 2013 defines the sector as comprising all agencies, bodies, departments and other persons who have a 
responsibility, function or other role in emergency management. As outlined in the Emergency Management Manual Victoria, the management 
of emergencies is a shared responsibility across many sector organisations including responder agencies, government departments and 
authorities, local governments, businesses, and not-for-profit and community groups.
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2 Audience and content

While specifically developed for the heads of sector organisations and the staff who  
perform assurance activities that focus on emergency management (assurance providers),  
the Framework also provides useful information for anyone whose work is the subject  
of an assurance activity.

The Framework chapters:

 • outline what assurance is and what assurance activities are

 • describe the benefits of assurance activities

 • elaborate on the four guiding principles

 • describe a model of complementary assurance roles

 • acknowledge sector organisations’ different assurance capacities and capabilities

 • discuss the use of outcome measurement to assess the extent to which the system  
is achieving intended outcomes.
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3 Assurance

3.1 Assurance activities

In theory there are three parties to an assurance activity: the people whose work is the subject 
of the assurance activity, the assurance provider, and the decision maker(s) who receive the 
results of the assurance activity. In practice in the sector, one person or team may perform 
more than one of these parts in an assurance activity.

In the context of this Framework, an assurance is a statement designed to increase the 
confidence of government, the sector and the community in the ability of the system to plan  
for, respond to, and recover from emergencies.

Assurance is a feeling of confidence by the government, the sector and the community  
in the ability of the system to achieve intended outcomes. This feeling of confidence should  
be proportionate to the quality of the assurance provided.

Sector organisations have been undertaking the activities of monitoring, debriefing, reviewing, 
investigating, auditing and evaluating for decades. These different kinds of analytical 
processes draw on information or evidence to answer questions such as:

 • What is happening?

 • Why is it happening?

 • Does it meet standards?

 • Does it fulfil commitments?

 • Does it achieve intended outcomes?

When a sector organisation performs an analytical process like one of these, with a view  
to using the findings to support an assurance, the sector organisation is performing an 
assurance activity.

Often, these kinds of analytical processes are initiated to serve more than one purpose.  
For example, a sector organisation might debrief an exercise to learn, to comply with an 
accreditation requirement, and to use the findings to support an assurance it plans to provide 
about its capability, capacity and performance.

Even if assurance is not one of the purposes in mind when starting an activity, sector 
organisations should bear in mind that the findings from their analytical processes may  
well be drawn upon as evidence to support a subsequent assurance activity.

In the sector, assurance activities are conducted before, during and after emergencies, and 
results may be released to the public to promote transparency and accountability.
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4 Benefits of assurance activities

When an assurance provider performs an assurance activity, the analysis of evidence  
will produce three broad categories of findings:

 • the system is working as intended 

 • the system is working as intended, but there are opportunities for improvement

 • the system is not working as intended, and there are opportunities for improvement.

The assurances provided, and the opportunities for improvement identified, help inform 
decision making by sector organisations and by government more broadly to improve the 
capability, capacity and performance of the system. A higher performing system contributes  
to better outcomes for Victorian communities before, during and after emergencies.

4.1 Provide assurance

When an assurance provider finds that the system or a part of the system is working  
as intended, they can provide an assurance to appropriate decision makers.

The benefit is that the decision maker can feel a level of confidence about the ability of the 
system to meet its objectives. This level of confidence should be proportionate to the quality  
of the assurance provided.

An additional benefit is that the decision maker is informed about good practice that should be 
maintained in the system and which could be promoted to improve other parts of the system.

4.2 Foster continuous improvement

When an assurance provider finds that the system or a part of the system is not working as 
intended, they can identify opportunities for improvement2 and explain to the appropriate 
decision makers the reasons why improvement is needed.

The benefit is that the decision maker has a more informed perspective when deciding  
on change intended to improve the system.

2 An assurance provider may frame an opportunity for improvement in a formal manner, such as a recommendation.
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Figure 1: The Plan-Do-Check-Act cycle adapted to show how assurance activities contribute  
to continuous improvement 
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5 Assurance principles

The following principles seek to guide sector assurance providers so that assurance activities 
will be more coordinated, less burdensome and add value in terms providing assurance and 
informing decision making for continuous improvement. This will contribute towards better 
outcomes for Victorian communities before, during and after emergencies.

5.1 Continuous improvement

Continuous improvement is the ongoing effort to improve over time.

As an assurance principle, continuous improvement means appreciating the complexity of 
emergency management in a rapidly changing context. It means valuing parts of the system 
that continue to work well and seeing where incremental or immediate improvement, or 
innovation, is necessary. 

The principle of continuous improvement is put into practice when the assurance provider:

 • focuses on the performance of processes and systems, rather than individuals

 • appreciates that emergencies can be chaotic and that those managing the situation  
need to, at times, make swift decisions without perfect information and without the benefit  
of hindsight

 • understands that the sector needs time, resources and opportunities to identify  
and implement improvements

 • shares information on what works well and what can be improved.

If assurance is practiced in this way, then those people whose work is the subject of the 
assurance activity may feel less exposed and so more willing to contribute important 
information and insights. This will enable the assurance provider to make better findings. 
Furthermore, those people whose work is the subject of the assurance activity will be more 
receptive to adopting improvement opportunities.
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5.2 Collaboration and coordination 

Collaboration means working together. Coordination means organising activities  
to increase efficiency and effectiveness. 

Collaboration and coordination can be formally structured or emerge organically.

The principle of collaboration and coordination is put into practice when the  
assurance provider:

 • recognises each sector organisation contributes its expertise towards emergency 
management in Victoria

 • carefully scopes assurance activities, including identifying relevant stakeholders so that  
they can be involved

 • shares the results of the assurance activity.

Identifying relevant stakeholders is key to scoping an assurance activity. Scoping should 
include consideration of organisations regardless of whether they play a lead or support  
role, or whether their involvement in the matter was direct or indirect.

Scoping should include consideration of community voices, as the people affected are expert  
in their experience of potential and actual impacts and consequences, and the lived context  
of their community of place or interest.

Careful consideration is needed when engaging with people who may still be living with the 
consequences of an emergency. An assurance provider should consider their organisation’s 
existing methods of engagement and may consider working with community sector 
organisations which have established relationships with people who are otherwise cut  
off from mainstream methods of engagement.

If assurance is practiced in this collaborative and coordinated manner, then stakeholders will 
have the opportunity to make meaningful contributions. This will enable the assurance provider 
to make better findings.
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5.3 Reducing burden

Reducing burden means respecting and minimising the amount of time and resources  
which stakeholders need to devote to an assurance activity. 

The assurance burden can become significant for a stakeholder who is subject to multiple  
or complex assurance activities.

The principle of reducing burden is put into practice when the assurance provider: 

 • appropriately limits the subject matter scope of the assurance activity

 • considers whether the assurance activity can be consolidated with another assurance 
activity and considers the findings of previous assurance activities

 • understands evidence already collected in another assurance activity or which is  
publicly available

 • provides advance notice of a planned assurance activity

 • avoids intensive engagement during the busiest times of the year

 • offers flexibility in methods for collection of information and submission of feedback

 • ensures that the product of their assurance activity, such as a report, is checked for quality 
before release for feedback or before release to the final audience.

Assurance providers who recognise and minimise areas of burden associated with their 
assurance activity create opportunities for stakeholders to make more meaningful 
contributions. For example, rather than having to fulfil repetitive evidence requests, the 
stakeholders can use their time and resources to discuss issues in detail and then consider  
and implement improvement opportunities.

Assurance activities should not be avoided on the basis of time or resources required, as  
they can generate continuous improvement and save time and resources in the long run.
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5.4 Adding value

Added value is the difference between the benefits of the final service provided, and the cost 
of providing the service. 

As an assurance principle, adding value encourages assurance providers to maximise the 
potential benefits of the assurance activity – namely providing assurance and informing 
decision making for continuous improvement.

The principle of adding value is put into practice when the assurance provider:

 • proactively identifies risks that may hinder the achievement of intended outcomes

 • is ‘risk-based’ or proportionate which means scoping assurance activities to those parts  
of the system where there is higher risk

 • is ‘evidence-based’ which means maintaining the line of sight from the evidence to the 
analysis and through to findings and recommendations – so that any assurances given will 
build confidence and so that the reasoning behind any identified improvement opportunities 
can be well understood

 • reports the results of the assurance activity without avoidable delay and in a way which  
can be readily understood by decision makers.

Assurance providers who focus on the higher-risk subject matter create opportunities for 
stakeholders to make contributions about the critical issues. Assurance providers who report 
evidence-based information in a timely and readily understood manner, support decision 
makers to have robust advice at hand to inform decisions on the critical issues.
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6 Assurance roles

Sector organisations perform different assurance roles in different circumstances. Assurance 
arrangements may also change over time which adds complexity to any attempt to list down 
organisations’ respective assurance roles.

The classification of assurance roles below builds on learnings from the first iteration  
of the Framework and provides the sector with a common language to discuss how to 
appropriately coordinate their assurance activities and how to best minimise assurance 
burden and maximise value.

The first two classifications differentiate the assurance role according to whether the sector 
organisation is performing an assurance activity which looks at the organisational level or at 
the system level. The third classification identifies when the assurance provider is external to 
the sector.

6.1 Organisational level assurance role

Organisational level assurance refers to when a sector organisation performs an assurance  
activity focused on its own emergency management capacity, capability or performance.

The subject matter focus and timing of organisational level assurance activities are usually 
determined by the organisation’s management, leadership or governing board in line with 
requirements and needs. The assurance activity results will usually be reported to the same 
management, leadership or governing board.

Within the organisational level there may be multiple layers of assurance provision. There  
may be a self-assessment layer, for example, a team from a municipal council reviewing how  
it supported early recovery activities. There may be a peer-review layer, for example, a group  
of departmental staff brought together to evaluate the effectiveness of an emergency risk 
reduction policy which their colleagues have implemented. There may also be a permanent 
internal assurance layer, for example, a separate team which investigates adverse events or 
audits compliance with defined criteria.

Given the networked nature of Victoria’s emergency management arrangements, it is likely  
that any organisational level assurance activity will also consider how the organisation 
interacted with other sector organisations. Therefore, the results of organisational level 
assurance are likely to be useful for other sector organisations performing their own 
organisational level assurance or system level assurance.
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6.2 System level assurance role

6.3 External assurance role

System level assurance refers to when a sector organisation performs an assurance activity  
focussed on the capacity, capability or performance of the system in whole or in part.

IGEM regularly performs a system level assurance role. The subject matter focus of  
IGEM’s assurance activities are determined in line with IGEM’s legislated functions.

Emergency Management Victoria often performs a system level assurance role or coordinates 
system level assurance activities.

The results of system level assurance are typically reported to the sector’s governance bodies 
including organisations’ leadership and boards, the State Crisis and Resilience Council and its 
subcommittees, the Minister for Police and Emergency Services, and other relevant ministers.

It is particularly important that a system level assurance provider collects and uses information 
from all relevant organisations, including support agencies, because this inclusive approach 
will capture richer information about the system. Acknowledging the vital work of support 
agencies will reinforce the sector’s aim to work as one.

External assurance refers to when a body, which is outside the sector’s governance 
arrangements, performs an assurance activity focussed on a sector organisation  
or focussed on the system in whole or in part.

For example, the Victorian Auditor-General’s Office conducts performance audits in which it 
assesses whether agencies are meeting their aims effectively, using resources economically 
and efficiently, and complying with relevant legislation.3 The Victorian Auditor-General’s Office 
audit findings are contained in reports tabled in Parliament and are publicly available.

3 Victorian Auditor-General’s Office Annual Plan 2018-19, page 7.
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6.4 Complementary perspectives

Assurance activities conducted at organisational and system levels and by external bodies 
may each have a different perspective on the same subject matter and the results may be 
intended for different audiences.

Looking at a given subject matter from different perspectives can generate different insights,  
as represented in Figure 2. These complementary perspectives can provide decision makers  
with a more comprehensive picture of the subject matter when it comes time to make decisions 
on critical issues.

Figure 2: Complementary perspectives from different assurance roles
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There are situations when it is appropriate for all three assurance roles to be performed. 
For example, in relation to a major emergency:

 • A responder agency may perform an organisational level debrief so that personnel involved  
in the management of the emergency have an opportunity to share their thoughts on what 
worked well and what can be improved.

 • The control agency will perform a multi-agency debrief to produce a system level perspective 
on how agencies worked together in managing the emergency. It will draw on information 
already gathered from organisational level agency debriefs.

 • A system level review may be conducted to examine how the emergency was managed 
overall and to identify successes and improvement opportunities for managing future 
emergencies. It will draw information from agency and multi-agency debriefs. It may be 
released to the public to promote transparency and accountability, and provide assurance  
to the community that the opportunities for improvement have been identified. Subsequently, 
there may be monitoring of the implementation of improvement opportunities which were 
supported by decision makers.

 • Sometimes an external body may look into issues related to the emergency and may provide  
a platform for affected community members to share their experiences in a public forum.

The subject matter focus, methods and timing of organisational level and system level 
assurance activities are determined by the respective sector organisation performing the 
assurance activity in line with its own requirements, needs and governance arrangements. 
Given that the control of assurance activities is distributed across the sector, the Framework 
defines principles aimed at guiding the conduct of assurance activities across the sector.
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7 Assurance capacity and capability

Sector organisations have differing capacities to perform assurance activities which focus  
on emergency management and may need to build their capacity and capability.

Devoting time and resources to assurance activities can generate savings and improvement  
in the long run. When assurance activities are done well, it can drive greater continuous 
improvement in the system.

Some departments and large responder agencies have established assurance frameworks  
and allocated the requisite resources to support their implementation. Some smaller sector 
organisations have significant resource limitations. It would be unreasonable to expect a small 
not-for-profit organisation to perform assurance activities in the same way as a government 
department or a large responder agency.

An assurance provider who is looking for guidance on how to perform an assurance activity 
should, in the first instance, refer to the guidance available within its own organisation.  
For example, seeking advice from colleagues who perform assurance activities focused  
on emergency management or on other subject matter.

An assurance provider planning to debrief, monitor or review a response, relief or recovery 
operation could also consider seeking advice from their organisation’s representative on the 
State Review Team where appropriate. The State Review Team’s objective is to promote a 
culture of learning and improvement in a coordinated and effective manner.

Assurance providers should consider feedback on their assurance practices from stakeholders 
and consider how their assurance practices can be continuously improved to, ultimately, 
contribute towards better outcomes for Victorian communities.
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8 Outcome measurement

An outcome measure is a way of assessing whether progress is being made towards  
an intended outcome and if an intended outcome has been achieved. 

The Framework does not include a list of outcome measures, instead, this chapter:

 • describes potential benefits and challenges of measuring emergency management  
outcomes in Victoria

 • acknowledges a shift towards measuring outcomes across government and the work  
done in the sector to date in relation to defining outcomes

 • outlines how, over time, IGEM plans to use outcome measurement in its own assurance 
activities where appropriate. 

8.1 Emergency management outcome measurement

The potential benefit of outcome measurement is that it can provide results which show 
changes in the system and whether change is moving towards the intended outcome.  
This can indicate where improvement is required and also help focus future assurance 
activities on areas where there is higher risk.

The challenges of outcome measurement in the context of emergency management –  
where a range of organisations and individuals take actions to prevent or mitigate, respond  
to and recover from emergencies which endanger the safety or health of a person, property  
or the environment – include but are not limited to:

 • Attribution – a range of environmental conditions and decisions of so many different people, 
from both the sector and the community, over long periods of time contribute towards an 
outcome. The contribution of any part of the system to the outcome is difficult to pinpoint.

 • Counterfactuals – determining the extent to which the system has minimised the likelihood, 
effect and consequence of an emergency (which is a unique event) is inherently challenging 
as we are unable to observe the outcome if the system had been set up differently.

 • Scale and scope – an emergency which is catastrophic for a street of neighbours may only 
calculate as minor impact if considered across the whole population of Victoria.
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These challenges may explain why there is a tradition in emergency management of 
measuring outputs – such as the time it takes to respond to an emergency call – rather  
than measuring outcomes.

As part of public sector reform, the Victorian Government has developed an outcomes 
approach that seeks to provide a clearer and more effective way to measure the impact  
of activity in key priority areas. Departments are developing outcome frameworks relevant  
to their vision and programs. There is also a process within the sector, which has been in 
development since 2015, to define a set of outcomes and outcome measures for emergency 
management in Victoria.

Outcomes and, in some cases, outcomes measures may have already been identified in  
sector level documents. The examples provided below are not exhaustive and are listed  
in no particular order:

 • Victorian Emergency Management Reform White Paper

 • Emergency Management Act 1986 and Emergency Management Act 2013

 • Emergency Management Manual Victoria

 • Victorian Emergency Management Strategic Action Plan

 • Critical Infrastructure Resilience Strategy

 • Community Resilience Framework for Emergency Management

 • State Emergency Management Priorities

 • Victorian Preparedness Framework

 • Emergency Management Performance Standards.

Outcomes and, in some cases, outcomes measures may have already been identified in  
sector organisations’ documents including, but not limited to:

 • outcomes frameworks

 • strategic plans, policies and performance standards

 • statements of priorities, statements of obligations and licence agreements.
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8.2 IGEM’s plan to use outcome measurement

IGEM plans to use outcome measurement in its own assurance activities where appropriate. 
When scoping an assurance activity, IGEM will consider whether relevant outcomes and 
outcome measures have been identified and will consider the value of using these measures  
to assess if outcomes have been achieved.

If a relevant outcome has been identified but a measurement method has not yet been 
developed, IGEM may consider the value of developing a measurement method in consultation 
with relevant stakeholders in line with the assurance principles.

Potential benefits accrue where outcome measurement is repeated. If IGEM revisits a subject 
matter in a subsequent assurance activity and uses the same measurement method using  
the latest qualitative and/or quantitative data, then IGEM will have a series of outcome 
measurement results across different points in time.

A time-series of outcome measurement results can provide evidence of whether the capacity, 
capability or performance of the system is improving or being maintained, and may indicate 
where further improvements and assurance are required.
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9 Concluding remarks

The goal of the system is to minimise the likelihood, effect and consequences of  
emergencies for Victorian communities.

Assurance activities contribute to this goal by providing decision makers with evidence-based 
information on which parts of the system are working well and which parts of the system  
can be improved. 

All sector organisations have a role in assurance. The four assurance principles share  
a common theme about encouraging assurance providers to create opportunities for 
stakeholders to make meaningful contributions to an assurance activity. There is a reciprocal 
obligation on those people whose work is subject of an assurance activity to take the 
opportunity to share meaningful information.

If sector organisations and IGEM are guided by the principles then assurance activities will be 
more coordinated, less burdensome and will add value. This will drive continuous improvement 
of the system and contribute towards better outcomes for Victorian communities before, during 
and after emergencies.
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