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Preface 

2019 marks the 10-year anniversary of the bushfires that claimed 173 lives, destroyed over 2000 homes 
and devastated Victorians. A heatwave preceding these fires also took many lives. Still in the depths of 
recovery following the fires, extensive flooding in 2010–11 severely affected many parts of the state, and 
the resulting consequences were also felt across Victoria. 

These incidents – among others – served as a catalyst for the emergency management sector and 
Victorian Government to initiate major reform that would help build a more resilient and safer Victoria. 
The breadth of reform that has occurred in the past 10 years is extensive. To adequately consider and 
review even a selection of this reform was a significant undertaking.   

Many reform milestones have been achieved in the past 10 years. The enactment of the Emergency 
Management Act 2013, and the establishment of the State Crisis and Resilience Council (SCRC), 
Emergency Management Victoria (EMV) and the Inspector-General for Emergency Management (IGEM) in 
July 2014 were foundational reforms that have facilitated significant collaboration and improvements 
across the sector.  

The expansion of the three traditional mechanisms of emergency management – command, control and 
coordination – to include consequence, communication and community connection has encouraged the 
sector to ensure the community is central in strategic and operational decision-making. 

Throughout this 18-month review, I asked stakeholders how emergency management in Victoria had 
changed. The overwhelming response was that the sector is now significantly more inclusive, with many 
more relevant organisations involved in policy development and service delivery before, during and after 
emergencies.  

I have no hesitation in saying that as a sector, we have made significant progress towards the shared 
goal of 'we work as one'. 

The evidence collected throughout this review also highlighted that Victorians want to be involved in 
emergency management. Numerous positive examples of community-led initiatives have demonstrated 
that Victorians are willing to share responsibility for their safety, and the safety of their communities.  

The important, positive changes generated by the reforms implemented over the past 10 years cannot be 
understated. However, as can be expected, such a significant amount of change takes time to become 
embedded in order to fully ensure Victoria's emergency management arrangements meet the needs of 
the sector and constantly changing community.  

Coordination of a broader, more inclusive sector will be inherently more complex as organisations come 
to better understand the roles of others and continue to navigate their own – sometimes changing – roles 
in emergency management. Likewise establishing and refining effective governance structures that are 
transparent takes time. However, once embedded these structures can be fully utilised to efficiently 
leverage the collective expertise and experience of the sector.  

I would like to personally thank all of those who were involved in the review: the sector and Victorian 
community has responded to this – and past IGEM assurance activities – in an open and comprehensive 
manner. The extensive involvement of all contributors throughout the review's data collection period 
demonstrates a commitment to continuous improvement and a positive learning culture. 

This review occurred at a time when many of the reforms had been in place for less than five years and 
implementation of the changes is still being modified or is not yet complete. As such, the observations, 
findings and recommendations should be considered as opportunities to further improve and refine the 
very positive reform already initiated across the sector. I am confident that the sector has matured to a 
level where it is ready to build on these findings and observations and use them to inform ongoing and 
future change. 

Reform and change require many enablers to be in place to be effective, and start with the identification 
of a problem or an opportunity for improvement. Implementing reform then requires good change 
management, appropriate commitment of resources and clarity around performance expectations and 
outcomes.  
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With the amount of reform occurring across the sector, further change will inevitably produce some 
disruption, and there is always an underlying risk that some areas of the sector may also experience 
change fatigue. As such, I have made my recommendations with the intention of encouraging the sector 
to take stock of the positive work already achieved and to move forward in a strategic, planned and 
streamlined manner that is informed by risk, evidence and shared 'big picture' goals.  

While EMV has appropriately been identified as the lead organisation to address the review’s 
recommendations should they be accepted by government, it will be vital that the whole sector 'works as 
one' to ensure the successful implementation of the proposed improvements. EMV has demonstrated its 
ability to bring the sector together and champion change in emergency management, however it cannot 
achieve the aims of the recommendations on its own.  

I urge all sector organisations to support each other and involve their communities when developing 
strategies to address the recommendations in this review – the same approach that has complemented 
many of the significant achievements in the past 10 years. 

At the conclusion of this review I am left in no doubt that the sector is made up of organisations and 
individuals who are dedicated, hard-working and committed to the safety of all Victorians. This is true of 
all volunteers, community service organisations, operational staff and those in policy and planning roles. 
It is my hope that this review will be used to provide guidance and direction to continue the sector's good 
work in reducing the consequences of emergencies for all Victorians.  

 

Tony Pearce 
Inspector-General for Emergency Management 
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Glossary 

Term Definition 

1986 EM Act Emergency Management Act 1986 

2009 Victorian bushfires The bushfires of Black Saturday, 7 February 2009 and other fires that 
occurred across Victoria during this period 

2010–11 Victorian floods The extensive floods that occurred across Victoria between September 
2010 and February 2011 

2013 EM Act Emergency Management Act 2013 

All-communities, all-
emergencies 

A broad approach to emergency management, underpinned by 
'working in conjunction with communities, government, agencies and 
business' and captured in the 'we work as one' sector principle. This 
approach is an adaption of the 'all-hazards, all-agencies' approach to 
emergency management 

All-hazards, all-agencies An approach based on networked arrangements and greater 
interoperability within the sector 

Bourke Street tragedy 2017 Bourke Street car attack in Melbourne's CBD 

CFA Act Country Fire Authority Act 1958 

Class 1 emergency As defined in the 2013 EM Act means: 

(a) a major fire; or 

(b) any other major emergency for which the Metropolitan Fire and 
Emergency Services Board, the Country Fire Authority or the Victoria 
State Emergency Service Authority is the control agency under the 
State Emergency Management Plan 

Class 2 emergency As defined in the 2013 EM Act means: 

A major emergency which is not— 

(a) a Class 1 emergency; or 

(b) a warlike act or act of terrorism, whether directed at Victoria or a 
part of Victoria or at any other State or Territory of the Commonwealth; 
or 

(c) a hi-jack, siege or riot 

Community service 
organisations 

A not-for-profit society, association or club established for community 
service purposes except political or lobbying purposes. Represented by 
VCOSS as a collective body in Victoria, they include charities, health 
organisations, frontline humanitarian organisations and social 
advocacy bodies 

Community survey IGEM's community survey through the Victorian Government's online 
consultation platform Engage Victoria 

Control agency An agency nominated to control the response activities for a specified 
type of emergency 

Councils A local government authority, municipality, shire, shire council or local 
council 

Coordination The bringing together of sector organisations, communities and 
resources to support the response to and recovery from emergencies 
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Department Victorian Government departments 

Emergency As defined in the 2013 EM Act means: 

The actual or imminent occurrence of an event which in any way 
endangers or threatens to endanger the safety or health of any person 
in Victoria or which destroys or damages, or threatens to destroy or 
damage, any property in Victoria or endangers or threatens to 
endanger the environment or an element of the environment in Victoria 
including, without limiting the generality of the foregoing— 

(a) an earthquake, flood, wind-storm or other natural event; and 

(b) a fire; and 

(c) an explosion; and 

(d) a road accident or any other accident; and 

(e) a plague or an epidemic or contamination; and 

(f) a warlike act or act of terrorism, whether directed at Victoria or a 
part of Victoria or at any other State or Territory of the Commonwealth; 
and 

(g) a hi-jack, siege or riot; and 

(h) a disruption to an essential service 

Emergency management 
sector 

As defined in the 2013 EM Act means: 

The sector comprising all agencies, bodies, departments and other 
persons who have a responsibility, function or other role in emergency 
management 

EMLA Act Emergency Management Legislation Amendment Act 2018 

Fire services agency As defined in the 2013 EM Act means any of the following: 

(a) the Metropolitan Fire and Emergency Services Board  

(b) Country Fire Authority  

(c) the Secretary to the Department of Environment, Land, Water and 
Planning 

Flinders Street tragedy 2017 Flinders Street car attack in Melbourne's CBD 

Government Victorian Government 

Green Paper Emergency Management Green Paper – Towards a More Disaster 
Resilient and Safer Victoria (September 2011) 

Hazard A source of potential harm or a situation with a potential to cause loss.  
A potential or existing condition that may cause harm to people or 
damage to property or the environment.  

Hazelwood mine fire The fire at the Hazelwood Coal Mine in February to March 2014 

Hazelwood Mine Fire 
Inquiry or Hazelwood 
Inquiry 

The 2014 Hazelwood Mine Fire Inquiry and the 2015 re-opened inquiry to 
investigate community health concerns following the 2014 mine fire and 
to consider rehabilitation at Latrobe Valley's coal mines. 

IAP2 International Association for Public Participation 
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Incident An emergency event, occurrence or set of circumstances that: 

• has a definite duration 

• calls for human intervention 

• has a set of concluding conditions that can be defined 

• is or will be under the control of an individual who has the authority 
to make decisions about the means by which it will be brought to a 
resolution 

Jones Inquiry The 2011 Independent Inquiry into Effect of Arrangements on Country 
Fire Authority Volunteers, led by retired County Court Judge, the 
Honourable David Jones 

Major emergency As defined in the 2013 EM Act means any of the following: 

(a) a large or complex emergency (however caused) which: 

(i) has the potential to cause or is causing loss of life and extensive 
damage to property, infrastructure or the environment; or 

(ii) has the potential to have or is having significant adverse 
consequences for the Victorian community; or 

(iii) requires the involvement of 2 or more agencies to respond to the 
emergency; or 

(b) a Class 1 emergency; or 

(c) a Class 2 emergency 

Minister The minister responsible for the administration of the Emergency 
Management Act 

Red Cross Australian Red Cross 

Resources The people, equipment or services a sector organisation requires to 
perform its emergency response role and responsibilities 

Responder agency As defined in the 2013 EM Act means any of the following: 

(a) the Metropolitan Fire and Emergency Services Board; 

(b) the Country Fire Authority; 

(c) the Victoria State Emergency Service Authority; 

(d) the Secretary to the Department of Environment, Land, Water and 
Planning; 

(e) any other agency prescribed to be a responder agency 

The review IGEM's review of 10 years of reform in Victoria's emergency 
management sector 

Sector Victorian emergency management sector 

Sector organisation Any organisation or responder agency with roles or responsibilities in 
the Victorian emergency management sector 

South West fires The grass and peat fires that occurred in the South West region of 
Victoria in March–April 2018 

Thunderstorm Asthma 
Review 

IGEM's review of response to the thunderstorm asthma event of 21–22 
November 2016 

Victorian Floods Review Review of the 2010–2011 Flood Warnings and Response 

White Paper Victorian Emergency Management Reform White Paper (2012) 



 

 

Executive summary 
 

 

 

 

 

The Victorian emergency management sector (the sector) has undergone significant reform in the 10 
years since the 2009 Victorian bushfires. This was prompted by several major reviews including the 
Victorian Bushfires Royal Commission, the Review of 2010–11 Flood Warnings and Response, and the 
Hazelwood Mine Fire Inquiry. The Green Paper, Towards a More Disaster Resilient and Safer Victoria and 
the Victorian Emergency Management Reform White Paper also generated significant reform.  

The Inspector-General for Emergency Management (IGEM) Review of 10 years of reform in Victoria's 
emergency management sector aimed to consider and assess the major reforms to the policies, 
strategies and arrangements that underpin the sector. The review focused on reform related to five 
themes: 

• safety and resilience 

• foundations of emergency management 

• community preparedness 

• sector capability and capacity 

• recovery. 

IGEM conducted extensive document analyses, stakeholder consultation, community surveys and 
literature reviews to inform the review. This work identified eight observations, 33 findings and five 
recommendations that relate to reform that has occurred in the past 10 years and opportunities for 
continuous improvement. 

The sector was significantly different in 2009 and stakeholders were clear that there is now a less-siloed 
approach to emergency management. Stakeholders and community survey respondents discussed 
multiple reforms and the changing nature of emergency management. Overall, this reform has been seen 
to be positive and has established a sector that is more inclusive and collaborative. Communities were 
formally included as a central element of the sector through the expanded 'six Cs of emergency 
management' and other strategic documents drawing attention to the importance of communities.  

These changes have been facilitated by the enactment of new legislation and the creation of Emergency 
Management Victoria (EMV). EMV has provided leadership to shape a sector that involves responder 
agencies, government, community service organisations and other non-traditional emergency 
management organisations. 

The sector has identified a shared vision of 'safer and more resilient communities'. Many sector 
organisations have adopted a community-centred approach to empower local communities to build 
resilience during all phases of emergency management. The concept of resilience building is well 
understood across the sector and most sector organisations endeavour to support community resilience. 

Shared responsibility became a prominent theme in emergency management following the 2009 
Victorian bushfires and 2010–11 Victorian floods. The sector acknowledged that it did not have the 
capacity to ensure the safety of all Victorians and community members should be supported to take 
responsibility for their safety and wellbeing. Shared responsibility is also a positive mechanism to 
facilitate greater engagement between the sector and community, improve levels of emergency 
preparedness and build community resilience.  

To maximise the benefits of shared responsibility, there are opportunities to better communicate the 
roles and responsibilities that communities, the sector and government can and should assume in 
emergency management.  
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Foundations of emergency management 

Since 2009 the sector's governance arrangements have changed considerably. In addition to the 
enactment of the Emergency Management Act 2013, coordination responsibilities for emergencies have 
transitioned to the Emergency Management Commissioner. Additionally, EMV was established to fill a 
'strategic void' for emergency management and act as a single coordinating body for the strategic 
approach to emergency management. 

EMV has led many joint projects and initiatives and is pivotal to the increased collaboration between 
sector organisations. There is an opportunity to continue improving the strategic focus of the sector 
through EMV and adopt a more coordinated approach to emergency management that builds on 
evidence and an understanding of risk.  

A key problem identified by multiple reviews and the White Paper was the large number of governance 
committees and decision-making groups across the sector. In 2014 the State Crisis and Resilience Council 
(SCRC) and its Sub-Committees were established to replace the Victoria Emergency Management 
Council. The SCRC acts as the peak crisis and emergency management advisory body to the government. 

Balancing the need for working groups, decision-making committees and information sharing across the 
sector is complex. In 2019 there was work being done to simplify and streamline the governance 
structures. However, it remains an ongoing challenge to ensure the arrangements are clear and the 
sector can leverage the knowledge and experience of the members of the committees.  

The SCRC and EMV coordinated and led the development and ongoing review of the Victorian Emergency 
Management Strategic Action Plan (SAP).  There has been significant progress made in implementing the 
SAP actions, with 14 of the 30 original actions completed. The SAP encouraged greater collaboration 
across the sector and has generated positive outputs, but has not prioritised work or encouraged a risk-
based approach to change. In 2019 the sector was working towards aligning the SAP with SCRC key 
priorities to strengthen its ability to provide strategic direction for the sector.  

The improved collaboration and expanded nature of the sector have increased the need for well-timed, 
meaningful and coordinated opportunities for consultation across the sector and with communities. 
Consultation practices across the sector and with communities have caused significant amounts of 
frustration. It is important to engage the sector and communities early to provide meaningful 
opportunities for contribution to the development of ideas and implementation of projects. In cases 
where this was done well, IGEM notes positive outcomes and more engaged stakeholders, but when the 
consultation was poorly managed, it undermined the effectiveness of multi-organisation and community-
focused work.  

EMV has led work to develop a lessons management process that can be used across the sector and 
IGEM finds there to be a strong learning culture across the sector. There has been a significant amount of 
work and investment to develop EM-Share – an online platform to facilitate the identification of 
observations, insights and lessons. This has been applied to readiness and response phase operational 
activities. There was a strong recognition of the importance of 'closing the loop' of the lessons 
management cycle to ensure valuable and feasible lessons are drafted and subsequently implemented to 
improve practice.  

The sector has demonstrated a culture of continuous development and a commitment to reform. 
However, IGEM notes a lack of clearly articulated, sector-wide outcomes to guide the reform agenda and 
other programs of work. The identification of outcomes and outcome measures would help to ensure 
sector organisations have clarity of purpose in their strategic and operational decision-making, and 
evidence to monitor and evaluate progress. This should be supported by an updated state-level risk 
assessment to better inform strategy and investment across the sector. 

Community preparedness 

Since 2009 there has been a shift towards community-focused and community-led preparedness across 
the sector. While IGEM notes multiple examples of community-centred education and awareness 
activities and emergency planning, there is still a lack of consistency and coordination in how the sector 
engages the community to improve preparedness. 

There have been highly successful local planning initiatives that worked well when a motivated 
community instigated the work and was supported to lead its own emergency planning. However, there is 
opportunity to involve community service organisations and other local community groups to a greater 
extent to facilitate community-led emergency preparedness. 
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The Department of Health and Human Services (DHHS) developed the Vulnerable people in emergencies 
policy, which has been implemented by councils and health service providers. This policy includes the 
arrangements for the Vulnerable Persons Register (VPR), which aims to ensure that the most vulnerable 
and isolated members of the community have support during an emergency. The sector recognises that 
support for people with vulnerabilities is broader than the policy and VPR. Work is ongoing to ensure all 
Victorians are considered and included in emergency preparedness initiatives. 

Information and warnings provided to the community for potential and actual emergencies have 
significantly improved. The information and warnings are now disseminated using the VicEmergency 
platform. This allows consistent messages to be broadcast through a range of channels simultaneously.  
Stakeholders and community members were largely positive about the increased availability of 
emergency information and warnings. The effectiveness of this system has not been extensively 
evaluated to ensure communities respond appropriately to the information and warnings or whether it 
sufficiently caters to diverse communities. 

Since 2009 Neighbourhood Safer Places (NSP) and Community Fire Refuges (refuges) have been 
established across the state for people who need an alternative option for sheltering in their homes when 
it becomes too late to leave the area. Over 300 NSPs have been established across Victoria and five 
refuges have been purpose-built in areas where there was no appropriate location for an NSP. However, 
IGEM finds many people consider NSPs a safe alternative to early evacuation and do not understand the 
risk involved in using these areas as shelter during bushfires.  

Overall there has been positive work conducted by the sector to engage communities and increase 
community preparedness and the sector is acutely aware of the importance of community-focused and 
community-led initiatives. Evidence reviewed by IGEM suggests there is scope to simplify engagement 
strategies for preparedness and adopt an 'all emergencies' approach to preparedness communications. 

Sector capability and capacity 

In 2009 there was a limited level of interoperability across the sector but stakeholders were very clear 
that there has been increased interoperability in the past 10 years. This has been facilitated by changes 
in technology and procedures, particularly during the response phase of emergency management. The 
development of the Emergency Management Common Operating Picture (EM-COP) and improvements in 
communications have significantly improved the ability of sector organisations' to 'work as one'.  

The sector recognised several limitations to continuous improvement in interoperability including joint 
procurement strategies and continued use of agency-specific platforms and systems. However, while the 
sector is maturing quickly in the area of response operations there is scope to extend interoperable 
practices across all phases of emergency management. 

Several SAP actions focused on the capability and capacity of the sector and the development of a 
capability development strategy. A sector-wide analysis of capability and capacity is yet to be completed 
and as such, the capability development strategy has been delayed. However, the Councils and 
Emergencies project has completed two of three proposed stages to inform a capability development 
strategy that will ensure councils can effectively perform their emergency management roles. This is an 
important project as councils have numerous emergency management responsibilities and operate in a 
heavily constrained resource environment. 

IGEM considers the capability development strategy to be an important target for the sector to guide 
efficient training, accreditation and exercising across all sector organisations and all relevant 
capabilities. Finalising the work already started to identify capability and capacity gaps will ensure the 
sector is well-placed to respond to current and future emergency management demands.  

Volunteers are an essential part of the sector and perform numerous roles across all phases of 
emergencies. In many cases responder agency volunteers receive extensive training and accreditation to 
perform highly technical roles. Volunteers for community service organisations perform critical roles in 
community preparedness, relief and recovery and are trained to provide practical, administrative and 
psychosocial support to communities and individuals affected by emergencies. 

The sector does not have a strong understanding of responder-agency volunteer recruitment and 
retention trends and no sector-wide strategy for engaging community members who want to volunteer in 
a spontaneous or non-traditional manner. The Volunteer Consultative Forum and other similar initiatives 
have identified a number of priorities for volunteers. However, it remains critical for the sector to ensure 
volunteers feel valued not only in their units, brigades or organisations, but by the broader sector. 
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Recovery 

Recovery is a complex and long-term phase of emergency management. General recovery planning is 
conducted before emergencies, and then incident-specific recovery plans are developed during the 
response phase of emergencies using impact assessment information and intelligence from responder 
agencies and control centres. IGEM observes that information sharing with sector organisations with 
roles in recovery is often poorly coordinated and timed. 

Overall, there has not been as much reform in recovery arrangements as other emergency management 
arrangements. Coordination responsibilities for state-level recovery have transitioned from DHHS to EMV, 
and the State Emergency Relief and Recovery Plan has been developed to provide high-level guidance 
for recovery principles.   

Changes to building regulations and planning provisions have been made in the past 10 years that have 
resulted in safer building and development practices across Victoria. These largely relate to bushfire and 
flooding risk. 

Stakeholders discussed that recovery coordination at all tiers (local, regional and state) is often reactive 
and siloed. IGEM finds there to be a lack of clarity in the roles and responsibilities of the sector 
organisations involved in recovery. The Resilient Recovery Strategy was endorsed in 2019 to provide 
alignment with government outcomes and guidance for the sector to improve recovery outcomes. It 
provides an opportunity to strengthen recovery arrangements in the future. 

There have been some improvements in how individuals affected by emergencies are supported during 
relief. Improvements to registration processes and financial assistance have made it less cumbersome for 
individuals and families to receive immediate support. However, there is still a lack of coordination and 
resourcing for the activities and organisations that provide social recovery support for communities.  

In 2018 national funding arrangements for recovery changed. The application process requires a 
significantly higher amount of evidence than in the past and currently exceeds the capability and 
capacity of councils. The new arrangements are still being implemented but are causing a substantial 
amount of frustration for those involved in the application process. 

There was strong agreement across the sector that major reforms are required to improve recovery and 
ensure positive recovery experiences for communities. Recovery is a complex phase of emergency 
management that is unique for every community and every emergency. However, there is scope to use 
the experience and knowledge of communities and the sector to better inform recovery policy and 
practices. 

Looking ahead 

The sector has undergone a significant amount of reform in the past 10 years. There is greater 
collaboration and interoperability, and more involvement from a broader range of organisations which 
has had a positive impact. There is a growing recognition of the importance of emergency management 
across the community and government. 

Victoria's emergency management arrangements will continue to evolve as its population and 
emergency risks change. There are several imminent legislative changes that will influence emergency 
management, and climate change will increase how Victorians prepare for, respond to and recover from 
emergencies. 

IGEM acknowledges the reform that has occurred in the past 10 years is considerable and demonstrates 
the hard-working and committed nature of the sector. The ongoing commitment to continuous 
development and significant improvements to the way the sector works together places Victoria and 
Victorians in good stead for the future.  
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Observations, findings and recommendations 

Chapter 2  Victoria's emergency management sector 

 

Chapter 3  Safety and resilience 

 

Chapter 4  Foundations of emergency management 

Finding 1 

The Inspector-General for Emergency Management finds there has been a significant amount of 
positive reform in Victoria's emergency management sector. This is evident in the enactment of the 
Emergency Management Act 2013, the establishment of Emergency Management Victoria and an 
increased number of organisations that are aware of their actual and potential role in the strategic 
and operational aspects of emergency management. 

Finding 4 

The Inspector-General for Emergency Management finds Emergency Management Victoria has 
facilitated a more collaborative approach to emergency management and provided leadership on 
significant joint projects but has not yet established a consistent evidence-based, strategic or 
coordinated approach to emergency management that prioritises work based on risk. 

Observation 1 

The Inspector-General for Emergency Management observes many examples of community resilience 
and shared responsibility that lead to positive outcomes before, during and after emergencies. 
Despite this, the emergency management sector noted several examples of the community 
demonstrating reliance on the sector when they had anticipated resilient behaviour. 

Finding 2 

The Inspector-General for Emergency Management finds there is a stronger understanding across the 
Victorian emergency management sector that community-centred and community-led approaches 
are leading practice for building resilience during emergency preparedness, response and recovery.  

Finding 5 

The Inspector-General for Emergency Management finds the roles and responsibilities of emergency 
management sector leaders and sector organisations are described in a manner that is open to 
interpretation and can be influenced by personalities and organisational constraints. 

Finding 3 

The Inspector-General for Emergency Management finds there is a lack of clear communication 
about the expected roles and responsibilities of all Victorians and inconsistency in how the 
emergency management sector shares responsibility with the community. 
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Observation 2 

The Inspector-General for Emergency Management observes that the work being done to reassess 
and align the priorities and strategic direction of the State Crisis and Resilience Council and its Sub-
Committees, Emergency Management Victoria and the Victorian Emergency Management Strategic 
Action Plan is a positive step. The proposed changes will help to clarify the emergency management 
sector's strategic priorities, simplify governance arrangements and support clear strategic leadership.  

Observation 3 

The Inspector-General for Emergency Management observes that emergency management sector 
initiatives that have incorporated a meaningful and well-timed consultation process have had more 
successful outcomes.  

There is an opportunity to improve consultation by ensuring all stakeholders: 

• are involved in the early stages of development 

• have genuine opportunities to contribute 

• have sufficient time to consider decisions in collaboration with the organisations or communities 
they represent  

• are aware of the purpose and expectations of the consultation period.  

Finding 8 

The Inspector-General for Emergency Management finds there is a lack of meaningful and well-timed 
consultation across all levels of government, emergency management sector organisations, 
community service organisations, communities and individuals that undermines the effectiveness of 
many elements of the emergency management sector. 

Finding 9 

The Inspector-General for Emergency Management finds the emergency management sector has 
established a learning culture and lessons management process that identifies opportunities for 
improvement. However, this does not yet consistently lead to lessons learned or continuous 
improvement and is focused on response operations.  

Finding 6 

The Inspector-General for Emergency Management finds the governance arrangements in the 
emergency management sector are complicated and unclear, leading to an under-utilisation of the 
strategic decision-making committees and the knowledge and experience of the committee 
members. 

Finding 7 

The Inspector-General for Emergency Management finds the Victorian Emergency Management 
Strategic Action Plan encourages the emergency management sector to be reactive and driven by 
operational demands as it does not prioritise actions or consider an accurate and current assessment 
of emergency risk in Victoria.  
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Finding 11 

The Inspector-General for Emergency Management finds some emergency management sector 
organisations demonstrate strong research and evidence-based practices. However, the lack of 
coordinated research across the sector reduces the collective impact of research on emergency 
management planning and practices. 

Finding 12 

The Inspector-General for Emergency Management finds that local and regional risk assessments are 
conducted and reviewed regularly across Victoria. However, the state-wide risk assessment is out-
dated and inadequately incorporated into emergency management decision-making and policy 
development.  

Finding 10 

The Inspector-General for Emergency Management finds the emergency management sector does 
not have an agreed, sector-wide outcomes framework. This limits data collection, outcome evaluation 
and the collation of evidence demonstrating change and continuous improvement in the sector. 

Recommendation 1 

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria, in collaboration with the community and emergency management sector:  

a) develops and implements a sector-wide outcomes framework that aligns to the strategic and 
operational elements of all phases of emergency management. The framework must: 

• develop emergency management outcomes that reflect the Victorian whole-of-government 
outcomes 

• identify outcome measures and associated indicators 

b) provides guidance and support for the sector on how to incorporate emergency management 
outcomes and measures in emergency management planning, policy development, decision-
making and assurance activities. 

Recommendation 2  

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria – in collaboration with the community and emergency management sector: 

a) updates the 2012–13 State Emergency Risk Assessment to include strategic and operational 
elements of emergency management. This should consider: 

• the place-based risk assessment developed through the community emergency risk 
assessment process 

• consequence management capability across the sector 

• existing risk models for natural and human-induced hazards.  

b) provides guidance and support for the sector on how to incorporate the updated risk assessment 
in emergency management planning, policy development, decision-making and assurance 
activities. 
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Chapter 5  Community preparedness 

 

 

 

Observation 4 

The Inspector-General for Emergency Management (IGEM) observes that the emergency 
management sector will be increasingly challenged by climate change and urges a centrally 
coordinated approach to managing risk and preparing for the increasing demands on the sector. 
IGEM notes the findings in the Review of 10 years of reform in Victoria's emergency management 
sector are likely to become increasingly relevant as climate change progresses and emergency risks 
increase. 

Finding 15 

The Inspector-General for Emergency Management finds the emergency management sector has 
implemented initiatives that seek to cater to the needs of individuals with vulnerabilities that affect 
their ability to prepare for, respond to and recover from emergencies. However, these initiatives are 
not consistently or comprehensively implemented to identify and cater to the needs of individuals and 
communities with vulnerabilities before, during or after emergencies. 

Finding 16 

The Inspector-General for Emergency Management finds there has been a significant improvement in 
the way information and warnings are composed and disseminated during emergency response. 
However, the emergency management sector has not yet evaluated the overall effectiveness of 
message content, dissemination channels and messaging frequency. 

Finding 13 

The Inspector-General for Emergency Management finds there has been an increase in community 
engagement activities across the emergency management sector. However, community engagement 
is not coordinated and there is an opportunity to better leverage local knowledge within communities, 
community service organisations and councils. 

Finding 14 

The Inspector-General for Emergency Management finds community-led planning does not occur 
consistently across Victoria and has been most successful when it was initiated locally and 
spontaneously rather than formally implemented by the sector as part of Emergency Management 
Victoria's community-based emergency management program. 

Observation 5 

The Inspector-General for Emergency Management observes an opportunity for community service 
organisations and local community groups to have greater involvement in emergency management 
planning with communities. 
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Chapter 6  Sector capability and capacity 

Finding 19 

The Inspector-General for Emergency Management finds that response interoperability has been 
significantly improved by a greater involvement of organisations in emergency management with 
clear responsibilities, defined joint procedures and shared technology to facilitate situational 
awareness. Further improvements in interoperability are constrained by organisational-based 
technology, systems and processes, and limited oversight of sector-wide capability development 
activities. 

Finding 20 

The Inspector-General for Emergency Management finds there have been significant improvements in 
technology that have facilitated information sharing and operational communications, and increased 
the level of interoperability across the response phase of emergency management. 

Finding 21 

The Inspector-General for Emergency Management finds that a sector-wide procurement strategy 
has been developed and used. However, the strategy is not based on strong evidence or risk 
assessment and is not yet routinely used for major investments across organisations. 

Recommendation 3 

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria – in collaboration with the community and emergency management sector – develop and 
promote a preparedness strategy that: 

• is relevant to all emergencies 

• is aligned with existing community resilience initiatives 

• includes a clear, consistent and accessible preparedness message 

• builds on the community preparedness work of the Australian Red Cross 

• considers leading practice from other jurisdictions. 

Finding 17 

The Inspector-General for Emergency Management finds the establishment of the strategic public 
communications function has been beneficial. However, there is limited coordination and capacity for 
strategic public communications and the strategic public communications committees and functions 
are not consolidated. 

Finding 18 

The Inspector-General for Emergency Management finds that Neighbourhood Safer Places cause 
confusion and pose a risk to community safety as people consider them to be a safe alternative to 
early evacuation and do not understand these locations should be used as a last resort for shelter 
during bushfires. 
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Finding 22 

The Inspector-General for Emergency Management finds there has been progress towards addressing 
the capability and capacity issues across the emergency management sector that includes the 
identification of required sector-wide capabilities and a gap analysis of capability and capacity for 
council emergency management functions. However, work to conduct a gap analysis of sector-wide 
capability and capacity, and the development of a sector workforce strategy has stalled and is 
duplicative and disconnected in parts. 

Finding 23 

The Inspector-General for Emergency Management finds that the Municipal Emergency Resourcing 
Program has provided significant benefit to eligible councils. However, the current short-term funding 
model results in a significant risk of loss of capability and capacity. 

Finding 24 

The Inspector-General for Emergency Management finds that given the delays in conducting a gap 
analysis of sector-wide capability and capacity it has not been possible to embed a strategic 
approach to capability development across the phases of emergency management. This has led to 
gaps and inefficiencies in capability development mechanisms.   

Finding 25 

The Inspector-General for Emergency Management finds that the emergency management sector has 
taken steps to understand and optimise volunteer recruitment and retention trends in the sector. A 
number of positive initiatives have been implemented by some sector organisations to address 
volunteer priorities. However, sector-wide work has stalled and has not produced a common approach 
to improve the retention, recruitment and diversity of volunteers. 

Finding 26 

The Inspector-General for Emergency Management finds that agency-based volunteers are not 
provided with the same level of training and development afforded to paid personnel and volunteers 
hold concerns that they are under-utilised and undervalued by the sector. 

Recommendation 4  

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria streamlines the existing suite of work underway to identify gaps in the sector's capability and 
capacity to deliver a comprehensive sector-wide capability development strategy for operational and 
strategic personnel – including volunteers – that considers: 

a) all capabilities identified through the Victorian Preparedness Framework and additional strategic 
emergency management capabilities  

b) all capability development mechanisms (including accreditation, work-based learning, training 
and exercising). 
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Chapter 7  Recovery 

Observation 7 

The Inspector-General for Emergency Management observes the information sharing and mentoring 
practices occurring across council collaborations or in an ad hoc manner lead to positive outcomes 
and greater confidence in drafting and implementing recovery plans. 

Finding 30 

The Inspector-General for Emergency Management finds the Resilient Recovery Strategy has been 
revised to align with Victorian Government strategic priorities and outcomes. 

Finding 27 

The Inspector-General for Emergency Management finds Victoria's current recovery system is not 
delivering the outcomes required by Victorian communities.  

Finding 29 

The Inspector-General for Emergency Management finds recovery coordination is often reactive, 
siloed and disconnected across recovery organisations due to a lack of clarity in organisational roles 
and responsibilities and insufficient resourcing for long-term recovery. 

Finding 28 

The Inspector-General for Emergency Management finds recovery plans at the state, regional and 
local levels are not well-aligned, lack consideration of long-term recovery and are not updated 
regularly.  

Finding 31 

The Inspector-General for Emergency Management finds impact assessment practices across the 
emergency management sector are not consistent and impact data are not shared appropriately, 
which inhibits recovery organisations' ability to effectively plan for recovery. 

Observation 6 

The Inspector-General for Emergency Management observes there is an opportunity to develop a 
system that allows the sector to take advantage of volunteers in spontaneous and non-traditional 
capacities. While there will continue to be a strong need to recruit, train and deploy agency-based 
volunteers, the sector should continue to consider how volunteers could be used for short-term tasks 
before, during and after emergencies.  

Finding 32 

The Inspector-General for Emergency Management finds Victoria's planning policies and building 
regulations are now better aligned and integrated, which results in reduced bushfire risk and 
community vulnerability to bushfire hazard. 
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Finding 33 

The Inspector-General for Emergency Management finds the activities and organisations supporting 
the immediate and longer-term psychosocial and practical needs of communities and individuals are 
not well resourced or coordinated. 

Recommendation 5  

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria – in collaboration with the community and emergency management sector – develop 
comprehensive operational recovery guidelines that include: 

• coordination arrangements for recovery activities across all tiers of emergency management 

• pre-emergency and post-emergency recovery roles and responsibilities of the sector at the state, 
regional and municipal levels 

• community recovery roles and responsibilities 

• methods to provide logistical and financial support to impacted communities  

• consideration of how to support community-led initiatives 

• tools and approaches to share knowledge across councils and community service organisations 

• how to consider and plan for long-term recovery needs. 

Observation 8 

The Inspector-General for Emergency Management observes that changes to the national funding 
arrangements for relief and recovery require significantly greater amounts of evidence to be included 
in the application than in the past. Many councils reported that the application process and the 
amount of evidence required to complete the application exceeds their current capability and 
capacity. 



 

 

1 Introduction 
 

 

 

 

 

The Inspector-General for Emergency Management (IGEM) is an independent statutory role with 
responsibilities under the Emergency Management Act 2013 (2013 EM Act) to: 

• provide assurance to government and the community with respect to emergency management 
arrangements in Victoria 

• foster continuous improvement in emergency management in Victoria.1  

IGEM undertakes system-wide reviews, including reviews of the emergency management functions of 
responder agencies and government departments as defined under section 64(1)(b) of the 2013 EM Act.1 In 
addition, the Minister for Police and Emergency Services (the minister) can also request IGEM to conduct 
reviews under the provisions of section 64(1)(c) of the 2013 EM Act.  

This review was specified in the Annual Forward Plan of Reviews – 2019: Forward Projection of Reviews.2 All 
of IGEM's assurance activities are guided by the Assurance Framework for Emergency Management 
which provides the foundation for a coordinated and collaborative approach to sector-wide assurance 
activities.3 

1.1 Review aim and objectives 

The aim of this review was to consider and assess major reforms in the policies, strategies and 
arrangements that underpin the Victorian emergency management sector (the sector) that were 
established and implemented since the 2009 Victorian bushfires. The review focused on the following five 
themes of significance or change over the past decade:  

• safety and resilience 

• foundations of emergency management 

• community preparedness 

• sector capability and capacity 

• recovery. 

The objectives of the review were to: 

• compare the emergency management arrangements in place leading into the 2008–09 summer 
season with the current arrangements (spanning all elements of preparedness, response and 
recovery) 

• evaluate the effectiveness of selected reforms related to all phases of emergency management 
implemented since the 2009 Victorian bushfires and other significant incidents, including programs 
instigated by communities, responder agencies, government or community organisations 

• evaluate the level of sector and community satisfaction with programs implemented, progress made 
and opportunities for further improvement. 
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1.2 Scope of review 

Any documents, information, opinions and commentary related to this review's aim, objectives and lines 
of enquiry are in scope for this review. 

Specifically, IGEM considered major relevant reform and changes in the sector that have occurred 
following the recommendations and findings of major reviews in the 2009–19 period. These reforms may 
include organisations whose business as usual does not completely relate to emergency management, 
but who have roles in all phases of emergencies that are relevant to this review's aim and objectives. 

IGEM evaluated whether relevant recommendations and reforms generated from reviews of major 
incidents have been implemented and discussed their effectiveness for Victorians. Major incidents 
include – but are not limited to – the 2009 Victorian bushfires, the 2010–11 Victorian floods, the Hazelwood 
mine fire in 2014 and the thunderstorm asthma event of 2016. This review did not re-evaluate elements of 
these incidents that were already considered through previous reviews and inquiries.  

This review considered evidence and reforms related to any Class 1 or Class 2 emergency, and recovery 
from all classes of emergencies, which is consistent with the emergency coordination responsibilities of 
the Emergency Management Commissioner (EMC) in the 2013 EM Act. Evidence included relevant 
documents produced by organisations for emergency management purposes, stakeholder commentary, 
community feedback and submissions and observations made by IGEM in relation to this review and 
other assurance activities. 

To ensure this review was consistent with the Assurance Framework for Emergency Management, IGEM 
did not address the effectiveness of reform related to critical infrastructure or the performance of 
emergency service organisations as both areas are evaluated and monitored by IGEM in an ongoing 
capacity. It did not re-address the monitoring activities already conducted and acquitted on behalf of the 
Victorian Government (the government), other than where communities raised concerns about the 
longer-term effectiveness of strategies implemented in response to recommendations. 

This review did not evaluate any national or international policy and arrangements but considered 
evidence related to their implementation in Victoria.  

Recent changes to legislation including the Emergency Management Legislation Amendment Act 2018 
(the EMLA Act) and the Firefighters' Presumptive Rights Compensation and Fire Services Legislation 
Amendment (Reform) Act 2019 was not evaluated for effectiveness as they are yet to be implemented. As 
required, IGEM commented on the relevance of these recently approved legislative changes for the major 
findings of the report. 

1.3 Key stakeholders 

Stakeholders representing the sector, government, councils and community service organisations were 
engaged in the review. Figure 1 illustrates the types of organisations engaged in this review and their 
location. A complete list of stakeholders is provided in Appendix A. 

IGEM engaged with 50 councils through forums, face-to-face interviews, observation of emergency 
management activities and follow-up emails. Some councils submitted evidence as part of the data 
collection process or provided supporting documentation for topics discussed in person.  

The Municipal Association of Victoria (MAV) hosted seven forums for councils to engage with IGEM over 
the course of the review. These forums were held in Bendigo, Ballarat, Colac, Latrobe Valley, Melbourne 
(two forums) and Wangaratta.  

The Victorian Council of Social Service (VCOSS) organised nine forums to provide an opportunity for local 
community service organisations to provide feedback regarding the major reforms in the sector. The 
forums were held in Bairnsdale, Ballarat, Bendigo, Geelong, Melbourne (two forums), Morwell, Wangaratta 
and Warrnambool. 
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Figure 1: Map with overlay of 10 year review stakeholder and community engagement across Victoria 
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 Community engagement 
IGEM hosted an online community survey through the government's Engage Victoria platform to provide 
an opportunity for direct engagement with people in the community. 

The survey was open for six weeks during July and August 2019, and 175 people responded providing an 
extensive amount of written feedback. Community survey respondents came from across Victoria as 
indicated in Figure 1 (page 29). Most respondents (144; 84 per cent) indicated that they had been involved 
in an emergency in the past 10 years and 156 (89 per cent) had been involved in an emergency at some 
stage in their life. Just over half (100; 57 per cent) of the respondents either worked or volunteered in the 
sector. 

In addition to the survey, IGEM received five written submissions from people who preferred to provide a 
tailored account of the changes in emergency management. IGEM reviewed public submissions from 
emergencies over the past 10 years. These included public submissions to the 2009 Victorian Bushfires 
Royal Commission (VBRC), 2014 Hazelwood Mine Fire Inquiry (Hazelwood Inquiry), an IGEM community 
survey (2016) and IGEM's Review of response to the thunderstorm asthma event of 21–22 November 2016 
(Thunderstorm Asthma Review). 

1.4 Approach 

Over the past 10 years Victoria has experienced significant emergency incidents that have generated 
major reviews of the sector. These reviews – along with their recommendations and findings – have 
brought about considerable changes for the community and the sector. Throughout this review IGEM 
considered information from all three operational tiers of emergency management (incident, regional 
and state) to draw conclusions based on the five themes.  

 Lines of enquiry 
IGEM develops and structures its reviews based on purpose-built lines of enquiry and logic maps. The 
following high-level lines of enquiry were applied against each of the five themes for this review.  

1.  Why was the reform required? 

2. What reforms recommended between 2009 and 2019 are relevant to this review? 

3. What reform has taken place or been implemented to date? 

4. To what extent have the reforms been effective? 

 Information sources 
IGEM analysed information from multiple sources to prepare this report and generate the observations, 
findings and recommendations. These included:  

• stakeholder scoping and validation workshops 

• interviews with stakeholders, councils and sector agencies 

• community submissions in response to this review and past Victorian emergencies 

• Engage Victoria community survey responses 

• third-party literature review 

• desktop analysis of relevant legislation, guidelines and policies spanning the past decade 

• stakeholder and sector agency reports, reviews and evaluations 

• news media including online, print and broadcast 

• stakeholder feedback on the draft report. 
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 Observations, findings and recommendations 
All observations, findings and recommendations were developed through a triangulation process that is 
also validated by key stakeholders, community feedback, subject matter expertise, research and 
observations. This validation also occurred at a stakeholder validation workshop and through feedback 
on the draft report. 

Our observations reflect a strong consensus of evidence that describes a potential problem or solution 
for the sector. However, IGEM cannot confirm the application or relevance of this evidence across the 
sector. Therefore, our observations are strong indicators of potential or emerging issues that would be 
useful to consider in emergency management planning.  

Our findings describe a significant amount of evidence that has implications across the sector and was 
consistently found to have important direct or indirect effects on emergency management.   

Recommendations were made when multiple findings and observations identified an opportunity to 
improve practice or adopt a more strategic approach and IGEM determined that a well-considered 
change across the sector would bring significant benefits to the safety and resilience of Victorians. Not all 
findings or observations will be linked to a recommendation, particularly when IGEM has identified that 
work is already in progress to address opportunities for improvement. 

In general, IGEM assigns sector organisations as accountable for implementing recommendations based 
on their legislative responsibilities and assigned roles as per the Emergency Management Manual 
Victoria (EMMV). IGEM considers the availability of resources required to implement the recommendation 
and other issues related to the viability of implementation. 

For this review IGEM's recommendations are assigned to Emergency Management Victoria (EMV) based 
on functions detailed in sections 17(2)(a)(b) of the 2013 EM Act. Under these sections EMV are required to 
act as the responsible agency for coordination whole of government policy and for implementation of 
reform initiatives at the direction of the minister. They are well placed to collaborate and consult with the 
sector as required under section 17(3)(b). 

The functions of the Chief Executive EMV includes taking a lead role in coordinating investment planning 
and large-scale strategic projects. Sections 21(b)(i)(ii)(iii) identify, but do not limit that role to major 
procurement, communications and information systems and emergency management planning 
processes pertaining to the delivery of emergency management services. No other entity is identified as 
having a sector-wide coordination role. 
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2 Victoria's emergency 
management sector 

 

 

2.1 Emergencies in Victoria 

The 2009 Victorian bushfires were the most devastating in Australia's history. During this period  
173 people lost their lives, 414 were injured and approximately 430,000 hectares were affected by the fires 
(including 70 national parks and reserves and 3550 agricultural facilities). More than 1 million wild and 
domesticated animals were lost. The impact on communities is immense and longstanding.  

These bushfires were preceded by a severe heatwave in January and February 2009. Maximum 
temperatures across many parts of Victoria were 12–15°C higher than expected. In total 374 deaths were 
attributed to this incident and significantly higher demand was placed on Ambulance Victoria (AV) and 
Victoria's emergency health providers.4 

Less than two years later – between September 2010 and February 2011 – Victoria experienced 
widespread flooding that inundated 100 towns and affected over 20 per cent of the state. Some 
communities were affected on more than one occasion.  

The 2009 Victorian bushfires were the catalyst for the most significant period of reform for Victorian 
emergency management. While recommendations from the VBRC were being implemented, a review of 
the 2010–11 Victorian floods identified the need to strengthen the 'all agencies' approach to emergency 
management for Class 1 emergencies. 

A prolonged heat event in January 2014 was associated with numerous additional deaths and placed the 
health sector under considerable strain. It was followed by the Hazelwood mine fire in 2014, which caused 
significant disruption to the state and had severe health and safety implications for the local 
communities. The Hazelwood Inquiry following this fire identified several other areas for sector 
improvement.  

More recently in November 2016 Victoria experienced a significant thunderstorm asthma event, which led 
to important lessons in coordinating Victoria's preparedness and response arrangements for rapid-onset 
health emergencies and other Class 2 emergencies. 

During the scoping phase for this review stakeholders worked with IGEM to identify emergencies and 
significant events that occurred between 2009 and July 2018. Stakeholders noted that these incidents 
represented significant opportunities for learning or implementation milestones for the reforms.  

These events are presented as a timeline with the addition of the EMLA Act that was passed by Victorian 
Parliament in 2018 and two major incidents that occurred after the scoping phase of this review but also 
prompted sector-wide reviews. The timeline does not list all incidents and emergency management 
events that occurred in this period (see Figure 2, pages 34-35). 
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Figure 2: Timeline of major emergencies and significant events during the 2009–19 period  
(Note: only incidents identified by stakeholders during the scoping phase of this review have been 
included in the timeline) 
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2.2 Reform in emergency management 

Reform is a strategic approach to improve what elements of a system that are unsatisfactory or 
inefficient. Reform in emergency management is both a process and a goal to improve community safety 
and resilience before, during and after emergencies. 

Reform can be ad hoc or organised and involve fine-tuning or fundamental alterations to governance 
and operational arrangements. It is generally oriented to be gradual as opposed to an immediate change 
and typically follows a top down agenda. Changes may be directed at strengthening community services 
and participation – but the change is led by government in conjunction with the private sector, 
community service organisations and communities.  

This review focuses on reform driven by the sector. Since the 2009 Victorian bushfires the sector has 
taken a systematic approach to reforming its governance and operational arrangements. There have 
been many changes in the sector. Some are a result of broader change and progress, shifting Victorian 
demographics, and an increased understanding of the environment and how communities interact with 
it. Other changes are due to deliberate reform in the sector. 

Stakeholders with experience in other sectors commented that the amount of change that has occurred 
across the emergency management sector in 10 years was notable. These reforms and associated 
changes are discussed at length throughout the report. They include – but are not limited to: 

• changes to emergency management legislation, critical infrastructure resilience and planning  

• the establishment of a central coordination agency in EMV 

• the review and establishment of new governance bodies including the State Crisis and Resilience 
Council (SCRC) to support a collaborative approach to emergency management 

• the establishment of IGEM and the development of an assurance framework for the sector 

• a shift across the sector to working more collaboratively together and reducing silos  

• a stronger recognition that emergency management involves more organisations than the traditional 
responder agencies and a greater inclusion of these organisations in policy and practice 

• the development of an 'all emergencies' information and warning system that allows timely 
dissemination of messages across multiple channels and platforms  

• the introduction of information sharing and communications systems to improve situational 
awareness, information management and inter-agency communication 

• the improvement of a learning culture across the sector and the development of mechanisms to 
support the sector's commitment to continuous improvement 

• the development of new building and land use regulations, and hazard mapping to provide greater 
understanding of bushfire and flooding risk across Victoria. 

Finding 1 

The Inspector-General for Emergency Management finds there has been a significant amount of 
positive reform in Victoria's emergency management sector. This is evident in the enactment of the 
Emergency Management Act 2013, the establishment of Emergency Management Victoria and an 
increased number of organisations that are aware of their actual and potential role in the strategic 
and operational aspects of emergency management. 
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2.3 Victoria's assurance journey 

The VBRC investigated many aspects of the 2009 Victorian bushfires, including the causes and 
circumstances, the preparation and planning by governments, emergency services, and communities, 
and all aspects of the response to the bushfires.5 It made 67 recommendations addressing many aspects 
of preparing for, responding to, and recovering from bushfires of that magnitude. A key recommendation 
included the appointment of an independent monitor to assess the implementation progress of the VBRC 
recommendations and report its findings to Parliament and the Victorian community. 

The Bushfires Royal Commission Implementation Monitor Act 2011 established the role of the Bushfires 
Royal Commission Implementation Monitor (BRCIM). From 2011 through to 2014 the BRCIM monitored and 
reviewed the progress of the state in implementing the recommendations of the VBRC.  

As the VBRC recommendations were being implemented, Victoria was affected by widespread flooding 
that caused major damage to the built and natural environments. In response to this, government 
requested Neil Comrie AO APM – who was the BRCIM – to conduct an independent review to help guide 
the government's response and planning to ensure Victoria is better equipped to deal with similarly 
severe flooding events in the future. The Review of the 2010–11 Flood Warnings and Response Final Report 
(the Victorian Floods Review (VFR)) was released in December 2011.6 It identified a strategic void in the 
state's emergency management arrangements.  

The VBRC and VFR recommendations, together with the Emergency Management Green Paper: Towards 
a more disaster resilient and safer Victoria (the Green Paper)7 consultation, informed the development of 
a policy proposal to reform Victoria's emergency management arrangements – the Victorian Emergency 
Management Reform White Paper (the White Paper) released in December 2012.8 

The White Paper set an 'all-hazards, all-agencies' agenda for the sector to reform and improve Victoria's 
emergency management arrangements. It identified the need for performance monitoring, assurance 
and continuous improvement as a key pillar of reform.  

Action 16 of the White Paper specifically proposed appointing an IGEM to develop and maintain a 
monitoring and assurance framework, and to report on performance across the sector. It was also 
proposed that the IGEM do this in consultation with departments and agencies.  

On 1 July 2014 the proposal under Action 16 was enacted through the 2013 EM Act whereby IGEM was 
established to provide assurance to government and the community regarding the emergency 
management arrangements in Victoria and to foster continuous improvement. 

In June 2015 IGEM released the Monitoring and Assurance Framework for Emergency Management. The 
first overarching assurance framework for the sector aimed to support continuous improvement across 
the sector and drive a coordinated approach to assurance activities. It also aimed to promote a common 
assurance platform and approach for the sector and described IGEM's assurance activities.  

 All sector organisations have a role in assurance 
The Monitoring and Assurance Framework for Emergency Management articulated that all sector 
organisations have a role in assurance of the emergency management system and that assurance 
occurs at various levels. 

In August 2016 IGEM released its first Annual Assurance Summary developed under this framework, which 
sought to highlight notable Victorian emergency management incidents and significant assurance 
activities undertaken during a given year to provide a high-level picture of sector performance, risks and 
progress against Victoria's emergency management reform agenda.  

The annual summaries highlight various examples of sector organisations and external assurance bodies 
contributing to assurance of the emergency management system through activities such as reviews, 
inquiries and implementation monitoring. 
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Reviews 

Reviews of different aspects and levels of the emergency management system have occurred over the 
past 10 years, including: 

• sector organisations conducting reviews of systems, processes or plans that they own or lead 

• EMV conducting operational reviews of various scope at the system level 

• IGEM conducting planned reviews under its Annual Forward Plan of Reviews and reactive reviews as 
per ministerial request under the 2013 EM Act  

• external bodies – such as parliamentary committees – conducting reviews into specific aspects of 
emergency management including fire season preparedness and electricity and gas network safety. 

Inquiries 

Additional high-profile independent inquiries into aspects of the Victorian emergency management 
system have occurred. These include the Hazelwood Inquiry, and the Inquiry into the Country Fire 
Authority (CFA) Training College at Fiskville. 

Inquiries have the potential to drive significant reform of the emergency management system. The 
independent inquiries following the Hazelwood mine fire triggered a sweeping program of reforms across 
state and local government, community, and industry, including hundreds of individual actions across 
dozens of organisations. 

Implementation monitoring 

Assurance activities aim to drive continuous improvement. Sector organisations and external bodies 
identify opportunities for improvement that may be formally framed as recommendations. 

The establishment of IGEM in 2014 provided Victoria with a dedicated entity to monitor the 
implementation progress of recommendations from various assurance activities – including reviews and 
inquiries – that have been accepted by government. 

Assurance Framework for Emergency Management 

In 2017 IGEM consulted the sector and reviewed the Monitoring and Assurance Framework for Emergency 
Management to ensure it remained contemporary and relevant and positioned IGEM, EMV and the 
broader sector to continue to meet their legislative objectives. 

This led to the Assurance Framework for Emergency Management, which remains principle-based and 
reiterates the importance of every sector organisation having a role in assurance. It promotes four 
principles: 

• continuous improvement 

• collaboration and coordination 

• reducing burden 

• adding value. 

In addition, the Assurance Framework for Emergency Management facilitates a dialogue on the 
measurement of outcomes and the importance of reflecting the community voice in assurance activities. 

The Assurance Framework for Emergency Management was approved by the minister in August 2019 and 
published in September 2019.  

2.4 A decade of change 

Reform and change are not confined to the sector.  

In the decade since the 2009 bushfires Victoria and Victorians have changed significantly, and the way 
that people interact with their families, communities, and the built and natural environments has evolved. 
This influences how Victorian communities prepare for emergencies including variations in their needs 
during emergencies and the recovery process.  

To contextualise emergency management reform as part of general Victorian growth and change, IGEM 
has summarised some of the major socio-demographic changes in Victoria and Australia more broadly. 
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 Victorian population 
Victoria's population increased substantially in the past 10 years to be 6.5 million as at June 2018.9 The 
state's population was expected to increase by approximately 1 million people between 2011 and 2019.10 
This is a faster rate of growth than the state has ever experienced. 

The majority of Victoria's population lives in major cities, with about one-fifth living in regional areas. 
Population growth rates are greatest in Melbourne and comparatively low in regional Victoria and many 
smaller rural towns are experiencing population decline.11 To support Melbourne's population growth 
there has been urban infill and the number of people living in high-rise apartments is increasing. This 
increases the demand on critical infrastructure, public transport and health services, and has 
implications for urban heat and influences patterns of flash flooding.12 

The average age of Victorians has also increased in the past 10 years, and on average people living in 
regional Victoria are older than those living in Melbourne. The number of older Victorians living in regional 
Victoria is predicted to continue growing.11 

The population in peri-urban and regional centres close to Melbourne is increasing.13  Domestic migration 
of retirees to popular peri-urban areas such as the Dandenong Ranges, Macedon Ranges, the Bass Coast 
and Bellarine Peninsula will contribute to an ageing population in those areas.14 The peri-urban areas with 
the highest rates of population growth also have high levels of cultural and linguistic diversity.13 

In the case of an emergency there is greater risk for people who have recently moved to a new area as 
they may be unfamiliar with local environmental hazards, access and egress routes, community shelter 
options, and other local procedures for before, during and after emergencies.15, 16 It may also take time for 
those people to make the social connections that will strengthen their overall resilience. 

Social connections are important in providing a sense of belonging in a community. In 2015 a large 
proportion of Victorians (74 per cent) felt that 'people in their neighbourhood were willing to help each 
other out' and 61 per cent felt they lived in a 'close-knit neighbourhood'. This figure was significantly 
higher for people living in a large or small shire (75 and 82 per cent respectively) or living outside of 
Melbourne (70 per cent).17 

The proportion of Victorians born overseas was approximately 28 per cent in 2016. Approximately 22 per 
cent of Victorians were born in a non-English-speaking country and another 21 per cent have one or both 
parents born in one of these countries.18 The percentage of the Victorian population that was born 
overseas in a non-English-speaking country has increased over the past decade.19 There has also been an 
increase in the proportion of Victorians who speak a language other than English at home (increasing 
from 23 to 26 per cent in the 2011–16 period).18 

The growing cultural and linguistic diversity in Victoria increases the need for emergency information to 
be provided in a variety of languages and for the sector to consider the needs of people who may be new 
to the state and unfamiliar with their risks.19  

In 2015 approximately 1.1 million Victorians identified as having a disability, which had not changed 
substantially since 2012.20 About one-third of those people had a profound or severe disability.21 In 2015 
approximately 52,000 people with a disability that causes a specific restriction or limitation were living in 
care, 195,000 were living on their own independently and 718,000 were living independently with other 
people.20 The rate of homelessness in Melbourne increased between the 2011 and 2016 census.22 

This is of particular concern for emergency management as vulnerable people are often disproportionally 
affected by emergency events. In the 2009 Victorian Bushfires nearly half of the people who died were 
classed as 'vulnerable' because they were aged less than 12 years or more than 70 years or because they 
were suffering from an acute or chronic illness or disability. 

 Access to technology 
The proportion of Australian households with internet access has increased since 2009 and the speed of 
internet connection has increased substantially.23 At the time of the 2016 Census approximately 84 per 
cent of households had internet access (using any type of device, including mobile phones and 
computers) and 89 per cent of Australian adults had regular access to the internet, including 100 per cent 
of adults aged between 18 and 34 years.24 Across Australia, the number of premises using the NBN grew 
by 122 per cent in the 12 months to June 2017.25 Households located in major cities were more likely to have    
internet access at home (88 per cent) than those in remote parts of Australia (77 per cent).24 
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Internet access methods have changed substantially in the past 10 years. Almost 90 per cent of 
Australians own a mobile phone with data capabilities, up from 31 per cent in 2009.25-27  

The mobile phone is the most popular and frequently used device for internet access. However, 70 per 
cent of Australians are using five or more separate communications services for personal purposes. 
Mobile phone operators reported that about 96 to 99 per cent of the Australian population has access to 
4G network coverage.25 

2.5 Summary 

There has been significant change in Victorian emergency management since the 2009 Victorian 
bushfires. Some of this change has been due to the major emergencies experienced by Victorians and the 
associated reviews, inquiries and reforms following those events. There has been an increase in 
assurance practices across the sector and more organisations are involved in emergency management. 

In addition to the changes and reforms occurring in the sector, Victoria and Victorians have changed. The 
socio-demographic characteristics of the population have shifted, and the way Victorians interact with 
their communities and technology has continued to evolve. 

This report will focus on the major reforms that have occurred in the sector. However, it is important to 
note that those reforms have occurred in the context of a substantial redefining of the sector and overall 
change in Victoria. 

The fact I am here, representing my organisation, which was never considered part of emergency 
management before, and reflecting on the issues and solutions the sector faces, just goes to show how 
far the emergency management sector has come. 

Stakeholder quote. 

Sector organisations are educating the community on emergency preparedness with many encouraging pets to be 
included in individual emergency plans (Image: Rachael Dexter, The Age) 
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CHAPTER SUMMARY: SAFETY AND RESILIENCE 

What did safety and resilience look like in Victoria in 2009? 

In 2009 the vision for emergency management was a 'safer and more sustainable community'. Victoria 
had a community-centred approach to emergency management, underlined by the principle that 
emergency management is conducted in conjunction with the community.  

Changes were occurring within the sector to empower individuals and communities and increase the use 
of local knowledge to support preparedness, response and community activities.  

This shift in Victoria reflected a national shift occurring that was captured in the 2011 National Strategy 
for Disaster Resilience (NSDR).  

Major changes in the past 10 years 

There have been some key initiatives introduced to encourage greater safety and resilience including:  

• the delivery of the Community Resilience Framework for Emergency Management 

• a greater acceptance of the need for shared responsibility across the community and sector 

• the delivery of strategies and programs aligned with the framework including Safer Together, the 
Resilient Recovery Strategy, and the Emergency Management Diversity and Inclusion Framework. 

What does safety and resilience look like in Victoria in 2019? 

By 2019 the vision for emergency management had shifted to 'safer and more resilient communities'. The 
sector has a clear commitment to shared responsibility and community resilience, and many Victorian 
communities appear to have increased their resilience.  

The sector has a strong focus on working towards the vision of 'safer and more resilient communities'. 
Many sector organisations have developed resilience frameworks or incorporated resilience principles 
into their strategic planning. Sector-wide consideration of resilience is variable, but there is a strong 
commitment to using resilience-based approaches to emergency management.  

There is a continued focus and agreement between the sector and community on empowering 
community through shared responsibility although challenges remain in achieving this. There are no 
defined mechanisms and structures to support the concept of shared responsibility.  

The variability of shared responsibility is evident in the variety of community experiences before, during 
and after emergencies. Some communities felt it was achieved and that they had a sense of ownership 
and accountability. Others felt that even when plans were in place to support community ownership the 
sector ultimately took responsibility of these tasks away from the community.  
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3.1 Victoria's emergency management vision 

The shared vision of the sector is 'safer and more resilient communities'.28 This vision aligns with the first 
strategic priority identified in the White Paper.  

Victoria considers emergency management to include 'prevention (mitigation), response and recovery' 
elements and applies 'preparedness' across each of these phases. It is quite common for the sector to 
discuss the three phases of emergency management: 'before, during and after'. 

IGEM considered the effectiveness of reform and change occurring in emergency management by 
assessing its role in influencing community safety and resilience. Safety and resilience are contextual and 
dynamic – changing over time and with location, personal characteristics and values – so it is not 
possible to definitively conclude whether communities are safe and resilient. However, IGEM considered 
the evidence to determine whether the sector's shared vision is being achieved. 

 Safety and resilience in Victoria 
At the time of the 2009 Victorian bushfires the EMMV stated that the goal of emergency management 
was a safer and more sustainable community. It acknowledged that Victoria adopted a community-
centred approach to emergency management, underlined by the principle that emergency management 
is conducted in conjunction with the community.29 

The White Paper acknowledged a changing approach to 'top-down' emergency management and there 
were shifts across government in various sectors to empower individuals and communities. This sharing 
of responsibility was important to achieve better outcomes. The involvement of communities in 
emergency management facilitated increased local knowledge, which was important for understanding 
emergency risks, levels of preparedness, response options and community recovery needs. 

Community survey respondents strongly supported a more community-focused approach to emergency 
management. The responses to the survey question 'what should emergency management look like in 
your community' are summarised in Figure 3. 

Victoria's increased focus on resilience reflected a national shift in emergency and disaster resilience, 
which was captured in the 2011 NSDR. The NSDR considered disaster resilience as the collective 
responsibility of all governments, business, the non-government sector and individuals. It advocated for a 
coordinated and cooperative effort to 'withstand and recover from emergencies'.30  

 Defining safety and resilience 
Safety and resilience are complex terms that are defined differently across government and 
organisations. Many definitions of resilience refer to a community's ability to cope with chronic stresses 
(for example drought or unemployment) and acute shocks (for example disease or flooding).31 For the 
purpose of this review, IGEM adopted the government and EMV's definition of resilience: 

The capacity of individuals, communities, institutions, businesses and systems to survive, adapt and 
thrive no matter what kind of chronic stresses and acute shocks they experience… Building resilience 
requires communities, government, agencies, community service organisations, business and industry 
to work in partnership and share responsibility. It requires an integrated approach that puts people at 
the centre of decision-making and supports the emergency management sector to better connect 
with communities to understand their values, priorities and strengths.  

EMV Community Resilience Framework for Emergency Management.32 

Safety refers to an individual's ability to avoid dangerous situations that threaten their physical and 
mental wellbeing through planning and appropriate decision-making before, during and after 
emergencies. In emergency management, safety considerations extend to domestic and wild animals, 
livestock, the natural environment and property.  

This chapter will address the various interpretations of safety and resilience to establish a clear 
understanding of these concepts in emergency management. It will focus on the following attributes: 

• community resilience 

• shared responsibility.  
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Figure 3: Summary of community survey responses to 'what should emergency management look like in 
your community?' 
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3.2 Community resilience 

Community resilience can be used and potentially strengthened as a community is preparing for or 
responding and recovering from an emergency. However, community resilience develops over time based 
on many factors that extend beyond emergencies.33 Community resilience in relation to emergencies is 
developed primarily in non-emergency contexts. Organisational representatives and community leaders 
can develop resilience by providing opportunities for people in the community to come together and 
interact for purposes that are important to individuals, households or the broader community and local 
environment.32 

Emergency management might be part of resilience, and we might have some role – people certainly 
become more resilient if they have to recover from an emergency. But usually it's a whole raft of other 
things that make people resilient.  

Stakeholder quote. 

Community resilience is strongly associated with the level of social cohesion and social capital in a 
community,34 as well as access to essential services and basic infrastructure.32 There are a number of 
socio-demographic variables that are known to be associated with social cohesion and resilience.35, 36 The 
social cohesion elements of resilience rely on a community that is motivated and able to engage with 
each other and participate in community activities.  

Community survey respondents supported this view. Local emergency management was viewed as 'a 
part of the community all the time' and should be more integrated and 'involved with the community's 
daily life'. Respondents recognised that community networks and connectedness were built outside of 
emergencies: 

We need regular get togethers even if there is no emergency, get to know each other as people, that 
makes it easier to work together if there is an emergency. 

Community survey respondent. 

 

 Adopting a resilience-based approach to emergency management 

The White Paper called for the sector to integrate disaster resilience principles into legislation and 
associated arrangements. The 2013 EM Act requires emergency management plans to promote 
community resilience and has made significant provisions to ensure critical infrastructure resilience (see 
Section 4.5.2, page 79).  

The 2013 EM Act also established the SCRC, which identifies key priorities each year. The SCRC included a 
community resilience strategic action in the 2015–16 key priorities and most recently identified 'building 
resilience into the emergency management sector' as a key priority in 2018–19.37 

Finding 2 

The Inspector-General for Emergency Management finds there is a stronger understanding across the 
Victorian emergency management sector that community-centred and community-led approaches 
are leading practice for building resilience during emergency preparedness, response and recovery.  
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Resilience is described in various ways and measured across government and the community sector.38 
However, there are several characteristics commonly considered as important to emergency 
management resilience: 

• ability or capacity to withstand and recover from an incident 

• adaptation and learning through experience of the incident 

• risk reduction activities including planning, anticipating and adapting 

• improvement following the emergency event and the ability to 'bounce back better'. 

The lack of a common understanding of resilience across the sector has been problematic and delayed 
systemic approaches to resilience building in emergency management. Organisations with other social 
responsibilities often have internal definitions of resilience and assess it using a range of measures that 
are not applicable to emergency management. 

In 2017 EMV released the Community Resilience Framework for Emergency Management to promote an 
aligned investment in resilience building across the sector.32 The framework provides several guiding 
principles and seven resilience characteristics. The resilience characteristics are: 

• connected, inclusive and empowered 

• sustainable built and natural environment 

• reflective and aware 

• democratic and engaged 

• culturally rich and vibrant 

• dynamic and diverse local economy 

• safe and well. 

EMV specified a number of strategies and programs that aligned with the framework and contributed to 
resilience (for example, Safer Together, Resilient Recovery Strategy and the Emergency Management 
Diversity and Inclusion Framework). However, stakeholders provided feedback to IGEM indicating the 
resilience characteristics were quite abstract, subjective and consequently difficult to measure. Further, 
they did not align with existing organisational conceptualisations of resilience or explicitly link to the 
outcomes of existing emergency management programs. Stakeholders felt the framework was not 
developed in consideration of existing resilience building initiatives occurring in other sectors.  

Several organisations in the sector have their own independent resilience programs that vary from 
strategic policies to highly operational resilience building initiatives. The responder agencies all have 
specific resilience building strategies that define resilience in a similar way to EMV39-41. However, other 
sector organisations have a wider variety of definitions.  

The Victoria State Emergency Service (VICSES) has progressed its resilience strategy and included 
several outcomes. The VICSES Community Resilience Strategy 2016–19: Indicators and Evaluation 
Framework has reported progress towards these outcomes annually for three years, using the results to 
inform internal strategy and decision-making.39 This is the only example where outcomes have been 
evaluated systematically over time. In the second year report, VICSES was able to demonstrate a number 
of positive changes in internal organisational behaviour and interactions with the community.42 

In 2019 the Australian Red Cross (Red Cross) published REDiCommunities: Community-Led Resilience for 
Emergencies - A guide and toolkit for communities, which recognises that communities can be at 
different stages in their journey to emergency preparedness and resilience. The guide, written for 
individuals and communities offers supporting tools, activities and methods that can lead to healthier 
and better connected communities.43 
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3.3 Shared responsibility 

Shared responsibility is strongly associated with resilience. Most descriptions of resilience provided by 
sector organisations refer to the need for individuals and communities to take on risk, work together with 
responder agencies, government and each other, and share responsibility. Shared responsibility refers to 
the collective emergency management roles and accountabilities held by the sector, government, 
councils, business, communities and individuals. It recognises that no single organisation or individual 
can be expected to manage emergency preparedness, response and recovery.  

Shared responsibility was discussed in a bushfire context by the VBRC. The Council of Australian 
Governments adopted a resilience-based approach to emergency management in 2009 using shared 
responsibility as a foundational concept. 

The VBRC explicitly recommended: 

… state agencies and municipal councils adopt increased or improved protective, emergency 
management and advisory roles. In turn, communities, individuals and households need to take 
greater responsibility for their own safety and to act on advice and other cues given to them before 
and on the day of a bushfire. Shared responsibility does not mean equal responsibility ... there are 
some areas in which the state should assume greater responsibility than the community.  

VBRC, Final Report. 

The VBRC recognised that government, responder agencies, councils, communities and individuals will 
have different levels of capability to identify emergency risks and enact preparedness strategies. For 
example, vulnerable people will need a higher level of support from the sector and government to prepare 
for, respond to and recover from emergencies.  

The VFR echoed these concerns and noted a substantial amount of work was required to ensure 
individuals and communities were adequately equipped to assume emergency management 
responsibilities. Recognising individual and community vulnerabilities is an important part of resilience as 
strategies can be developed to support these vulnerabilities. 

The VFR noted that the sector did not communicate well with the communities affected by flooding. 
Therefore, local communities felt that they were not adequately informed about the anticipated impact of 
the 2010–11 Victorian floods and the actions that could be taken to mitigate and minimise these impacts. 
Further, they felt their knowledge of the area and past experiences with flooding were not successfully 
leveraged to support preparedness, response and recovery efforts.  

While these examples relate to poor community engagement, the lack of effective engagement also led to 
community members becoming unsure of their responsibilities during an emergency. They were also 
disempowered in their ability to provide valuable intelligence to the sector organisations managing the 
floods.  

Shared responsibility engages the community and helps to develop community resilience. However, as 
recognised during the 2010–11 Victorian floods, communities have a range of expertise, resources and 
experience that can be used to support and inform emergency management.  

The local knowledge of emergency risks, important infrastructure, environmental and social 
characteristics, community leaders and vulnerable people is very valuable to the sector. This knowledge 
and understanding of the local people and area means community members are invaluable in supporting 
local preparedness, response and recovery activities. 

Finding 3 

The Inspector-General for Emergency Management finds there is a lack of clear communication 
about the expected roles and responsibilities of all Victorians and inconsistency in how the 
emergency management sector shares responsibility with the community. 
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 Sharing emergency management responsibilities 
The Department of Jobs, Precincts and Regions (DJPR) developed a discussion paper describing shared 
responsibility.44 It stated that shared responsibility requires all roles and responsibilities to be clearly 
articulated and understood by all individuals and organisations involved in emergency management. It is 
likely that roles and responsibilities will change over time as capability and capacity changes across the 
sector, organisations, communities and individuals.  

Everybody should be involved in the decisions that affect them, maintain autonomy to make appropriate 
decisions when carrying out their roles and responsibilities, and be held accountable for their decisions 
and actions. However, it also needs to be recognised that there are some members of the community who 
may not be able to respond to advice and warnings or need additional support to effectively prepare for 
emergencies (see Section 5.2.5, page 102). To support these community members the sector needs to 
facilitate and maximise participation of diverse communities before, during and after emergencies.  

IGEM sighted evidence from community members and community-based programs demonstrating that 
individuals often assume responsibilities in their communities and expect to continue doing so before, 
during and after an emergency. However, there appears to be a lack of communication between the 
sector and the community that limits sector awareness of existing community dynamics and networks.  

To successfully share responsibility, everybody needs to understand the knowledge, skills and resources 
required to fulfil their various responsibilities. This requires a strong understanding of the expectations 
and methods of information sharing (including access to timely, locally relevant incident information), 
training and education needs, and resource support (material or financial). 

If you support them to do a great job, then you just don't need to be there all the time – because you 
can't be everywhere and in every place, making a difference. I think it's those organisations that 
emerge from a crisis, that actually build the resilience you need for next time, when inevitably 
something else goes wrong.  

Stakeholder quote. 

Stakeholders discussed that shared responsibility is still largely a theoretical concept in Victoria as there 
are no defined mechanisms and structures for sharing responsibility with individuals and the community. 
Stakeholders feel there is a lack of meaningful consultation and involvement of all parties (including 
communities) across the phases of emergency management, which reduces their ability to assume 
responsibilities or understand the expectations of the sector.  

IGEM saw evidence of consultation with communities and the sector being conducted by organisations 
but noted it was done inconsistently and was often perceived as an information sharing exercise rather 
than meaningful consultation. 

Across the sector and the community there is a broad understanding that individuals have some 
responsibility for their own levels of preparedness. However, there is potential for a greater degree of 
shared responsibility and for businesses, the community and individuals to take on tangible roles in local 
preparedness, response and recovery activities. 

Stakeholders and respondents to the community survey discussed how the sector and government 
appear to be reluctant to hand over responsibilities and power to individuals and the community. Further, 
on occasions where there were plans to facilitate community ownership of critical tasks, there were 
numerous examples where the sector or government ultimately took over and regained control of these 
tasks. This created a feeling of disempowerment and frustration and led to anger and disconnect 
between the community, the sector and government, or built reliance as communities felt their roles were 
not respected or required.44 

I think that for communities to be resilient they need a sense of ownership of their community. I believe 
that all levels of government take too much control of communities, especially on a micro level. 

Community survey respondent. 

Drawing a definitive conclusion about the levels of resilience and shared responsibility is difficult as both 
are contextual, and understandings of these concepts vary across the community and sector. 
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IGEM heard examples from community service organisations, councils and community members where 
responsibility was successfully shared by individuals and the community. In those cases, communities felt 
a stronger sense of ownership and accountability for emergency management and anecdotally 
demonstrated higher levels of resilience, recovering well from major emergencies in their community.  

Community survey respondents indicated an interest from communities to assume more responsibility 
for emergency management. Respondents felt there had been an increased focus from the sector for 
communities to be more self-reliant and they had been informed about the limits of emergency 
management resources. There was a strong sense of communities helping each other and that 'ultimately 
it's pretty simple and you have to look after yourselves and your neighbours'.  

However, respondents did feel that despite a growing need for self-reliance and shared responsibility, 
overall there were many people who were becoming more reliant or apathetic. 

CFA tries to educate community members but there is still a lot of apathy out there. 'It won't happen to 
me syndrome' even when they've had previous experience with a campaign fire in our area. 

Unfortunately, unless an emergency has occurred in a local area within the immediate memory of 
people now living there it is difficult to get their attention to the point of where they do something. 

Community survey respondents. 

Despite some positive examples, there were many other examples where shared responsibility was 
unclear and resulted in a disconnected community that was not well prepared for emergencies. 
Stakeholders discussed how the inconsistency of government involvement – particularly during recovery 
– was problematic as it disrupted plans that had been agreed to by local organisations and communities. 

We feel we are experts in the field, and then someone says, 'No, that's not what we want'. So, I think 
changing and inviting community to talk and be part of the decision-making is the only way we can 
discharge shared responsibility. At the moment, shared responsibility is just words on paper but if 
everyone is part of owning the risk and decision-making then there is shared responsibility. 

That's a long-term thing, the test would be that in 20 years you have a fire, or 10 years in one of those 
communities, and the government wants another review or enquiry, and the community says, 'No, we 
don't need it. We did everything we could with the agencies'. So, that would be the ideal state to get to. 

Stakeholder quote. 

Community members and sector personnel preparing sandbags (Image: CFA) 
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3.4 Summary of safety and resilience reform 

The effectiveness of reform that links to the concepts of safety and resilience is discussed throughout the 
report. Resilience is multi-faceted and contextual, and some communities have built resilience for specific 
hazards and risks. IGEM recognises there are many communities and individuals in Victoria that have 
increased resilience and behave in a manner that demonstrates a strong level of preparedness for 
emergencies.  

IGEM was presented with numerous examples demonstrating a greater expectation of the sector and 
government from the community. Some stakeholders felt that there were cases where community 
expectation of service delivery exceeded their capacity and individuals and communities should be 
encouraged to take greater accountability for their own safety. 

The large number of reforms and the sector's willingness 'to help' communities may have encouraged 
communities to disengage from emergency management on the assumption that they will be looked 
after. As discussed in Section 3.3.1 (page 47) the sector can be reluctant to share responsibility with 
communities. This may further create a reliance on – or create disengagement from – the sector by 
community members.  

IGEM notes that while the concept of shared responsibility and community resilience is well accepted 
there is no clear understanding of what the desired outcomes are to drive a coordinated and consistent 
approach across the sector. Without outcomes it is difficult to measure indicators or collect data to 
demonstrate change or opportunities to improve community resilience. Tangible data demonstrating the 
characteristics of shared responsibility and community resilience across Victoria would allow the sector 
to determine the strategies and investments that will deliver the greatest value.  

Some stakeholders discussed the approach taken by New Zealand where individuals and communities 
are advised that they need to be able to survive 'on their own' for 72 hours. This simple message clearly 
articulates the expectations of communities, and individuals can then take the necessary actions to fulfil 
their responsibility. 

A council stakeholder who works in an area frequently affected by flooding discussed with IGEM that the 
community was advised by council to look after the people they are connected to (geographically or 
socially). This simple message was repeatedly used to describe the activities that individuals and the 
community could do to support the broader sector. 

For a large rural municipality where lots of people were affected, it was simply beyond the capability 
of any local SES or emergency service or local government to provide all the support. So one of the 
most effective tools for our emergency response was our mantra, 'Look after your neighbours, your 
friends and your family'. So family, friends and neighbours … the capacity that's generated out of that, 
simple as it is, would be enormous. So, we should never lose sight of that. 

Stakeholder quote. 

There are numerous examples of positive community resilience building initiatives and successful 
experiences of shared responsibility, which are discussed throughout the review. However, IGEM heard 
that many of these successful examples required a high level of perseverance from community leaders 
and community service organisations due to interference from the sector and government. While this 
interference was based on good will and a desire to help, it did not recognise the disempowering nature of 
the support.  

There is an opportunity for the sector to learn from positive examples of shared responsibility and 
community resilience building initiatives to develop principles that can be applied flexibly in different 
communities.  

Observation 1 

The Inspector-General for Emergency Management observes many examples of community resilience 
and shared responsibility that lead to positive outcomes before, during and after emergencies. 
Despite this, the emergency management sector noted several examples of the community 
demonstrating reliance on the sector when they had anticipated resilient behaviour. 
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CHAPTER SUMMARY: FOUNDATIONS OF EMERGENCY MANAGEMENT 

What did emergency management look like in Victoria in 2009? 

The sector was somewhat siloed and focused on traditional emergency service organisations. Local, 
regional and state planning mechanisms were in place to support communities before, during and after 
emergencies. However, organisations with a strong understanding of, and connection to the community 
were peripheral to the sector and involved by exception in strategic planning. The sector prioritised 
command and control mechanisms and focused on the impacts of emergencies. 

The Victoria Emergency Management Council (VEMC) provided strategic oversight for the sector and was 
supported by 40 different decision-making committees and working groups. Several reviews noted that 
the governance arrangements underpinning the sector were complicated and there was a strategic void 
concerning the management of major emergencies. The sector had started work to consolidate these 
arrangements and present an integrated emergency services strategy. 

The sector was committed to continuous improvement, but there were no formalised, sector-wide 
arrangements in place to support sharing of experiences and opportunities for improvement.  

The government considered risks in the state-wide risk assessment that included natural disasters, 
human-induced emergencies and climate-related risks such as drought.  

Major changes in the past 10 years 

There have been multiple changes in the foundational elements of emergency management including: 

• the enactment of the 2013 EM Act, Part 7A of the 2013 EM Act and passing of the EMLA Act 

• the implementation of Critical Infrastructure Resilience arrangements  

• the establishment of EMV 

• the establishment of SCRC, its three Sub-Committees and the implementation of Victorian 
Emergency Management Strategic Action Plan (SAP) 

• an improved learning culture across the sector with structures in place to facilitate learning 

• an increased focus on a consequence management approach before, during and after emergencies. 

What does emergency management look like in Victoria in 2019? 

The sector has adopted a more collaborative and inclusive approach to emergency management before, 
during and after emergencies that considers the impacts and consequences of emergencies. There is a 
recognised strategic action plan in place that encourages collaborative work and it is being revised to 
adopt a more strategic approach. 

Government, community service organisations, councils and responder agencies have representation in 
strategic and operational decision-making committees. There are numerous committees and working 
groups in place to drive the strategic direction of the sector but there is a complexity in how these 
committees involve their members to make decisions.  

There are regular opportunities for sector organisations to share experiences and opportunities for 
improved practice and collaborative research initiatives that encourage learning and innovation. 
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4.1 Background 

Emergency management is very recognisable in the community, arguably because of the highly visible 
role responder agencies have during emergencies. The 'lights and sirens' of emergency management 
increase Victorians' awareness of the sector. However, the sector is supported by strategy and policy, 
operational arrangements, planning, risk management and continuous development activities to ensure 
it remains viable and effective. 

The sector in Victoria is comprised of organisations and individuals whose roles are focused on 
emergency management and those whose emergency management responsibilities are part of their 
broader service to the community. Facilitating and coordinating the involvement of these organisations 
in all phases of emergency management is a critical, foundational aspect of the sector. 

The VBRC, VFR and White Paper all acknowledged the complexity of the Victorian emergency 
management sector. They each identified numerous reforms required in the foundational elements of 
emergency management. A lack of common understanding of strategy and policy, continuous 
development practices and risk management had implications for all phases of emergency management 
and was preventing a true sector-wide approach.  

Each report identified opportunities to improve decision-making, strategic planning and the overall 
direction in four foundational areas of the sector: 

• emergency management governance – the arrangements governing decision-making that pertains 
to whole-of-government policy, planning and direction for emergency management as well as for 
operational activities 

• knowledge and learning – the arrangements in place for facilitating continuous development across 
the sector 

• local government – the roles and responsibilities assigned to local government for all phases of 
emergency management 

• risk management arrangements – the structures and decision-making mechanisms in place to 
reduce the risk of emergencies by reducing the likelihood and consequence of emergencies in 
Victoria. 

This chapter will address these four foundational areas. 

4.2 Emergency management governance 

Victoria's emergency management governance arrangements underpin all actions, decisions and plans 
developed to support the preparedness, response and recovery phases of emergencies. These 
arrangements facilitate efficient operational responses, but also clarify processes, roles and 
responsibilities to ensure Victorians prepare for and recover from emergencies effectively. 

The sector's governance arrangements must incorporate the individual governance characteristics of the 
organisations that are considered part of the sector and acknowledge the diversity of their emergency 
management roles and responsibilities. This alignment with organisational governance was necessary to 
support the emergency management principle of 'all-hazards, all-agencies' that was subsequently 
modified to the current principle: 'all-communities, all-emergencies'. 

Definitions of governance typically refer to organisational governance. In a broad sense, governance is 
concerned with the constitution and operation of systems.45 There are several common key principles 
that are often included in the various definitions of public sector governance. These include leadership, 
performance orientation and effective collaboration, as well as openness, accountability, transparency 
and integrity.45-47 
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Emergency management governance structures are established by legislation and policy. The EMMV 
describes the sector's governance arrangements as follows: 

The system for governance in emergency management is based on networked arrangements across a 
wide range of agencies accompanied by an obligation to participate. Committees are a key element 
in the emergency management governance arrangements. The other main governance element is the 
implementation of statutory roles assigned to agencies or positions, such as the Emergency 
Management Commissioner. 

EMMV, Part 5.48 

The sector requires cohesive and unambiguous authorising structures with clear lines of accountability to 
facilitate effective governance.  

Prior to the 2009 Victorian bushfires and 2010–11 Victorian floods the VEMC provided strategic oversight 
for the sector. It was supported by over 40 different decision-making committees and working groups.  

In both the VBRC and VFR, multiple recommendations were made to overhaul the sector's strategic 
governance arrangements to remedy the lack of consistent and clear strategy driving the decision-
making and direction of the sector. The VBRC found a distinct need to streamline governance 
arrangements and provide strategic oversight to Victoria's emergency responders and support 
organisations, and recommended a review of the existing emergency management doctrine. The VFR 
referred to a strategic void concerning the management of major emergencies and the White Paper 
identified several actions to address this concern. 

Stakeholders who worked in emergency management prior to 2009 reflected on the siloed nature in 
which sector organisations worked and agreed with the VBRC and VFR reports that identified a lack of 
strategic direction in the sector. 

The White Paper outlined 'streamlining governance arrangements' as a strategic priority and identified 
several actions to achieve this priority.  

This section will focus on the strategic governance arrangements that underpin the sector and how it 
prepares for, responds to and recovers from emergencies and specifically address the following areas: 

• legislative changes 

• governance roles and responsibilities  

• establishment of EMV 

• streamlining and simplification of emergency management committees  

• SAP 

• consultation. 

 Legislative changes 
The White Paper was developed as a precursor to the legislative changes. The government recognised 
that the Emergency Management Act 1986 (1986 EM Act) required significant changes in order to provide 
an adequate legislative structure for the major reforms proposed following the VBRC and VFR. 

The leadership roles, emergency management response and recovery plans and creation of new 
governance structures required a legislative foundation to provide authority and accountability across 
the sector. There was no explicit recommendation to implement new legislation. However, it was 
recognised that the 1986 EM Act could not be adequately amended to reflect the proposed changes 
across the sector. 

The 2013 EM Act was passed by Parliament in July 2013 and enacted in July 2014. 

In the time since the legislation was initially passed, there have been multiple amendments to the 2013 EM 
Act. Most notably, EMV is currently coordinating the implementation of the EMLA Act, which formalises the 
municipal and regional planning requirements in emergency management (see Box 1, page 54). 

As the legislation underpins many of the reforms associated with sector governance – and many 
operational aspects of emergency management – its effectiveness is best measured through the 
implementation of reform across the sector. 
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There are currently three major pieces of legislation in place that are related specifically to emergency 
management. These include the 1986 EM Act, the 2013 EM Act and the EMLA Act. Each responder agency 
also has its own legislation and there are numerous other acts and regulations that influence strategic 
and operational decisions in the sector. These include other Victorian legislation such as the Planning 
and Environment (Planning Schemes) Act 199649 and Privacy and Data Protection Act 201450, and federal 
legislation such as the Model Work Health and Safety Bill 201651 and Maritime Legislation Amendment 
(Prevention of Pollution from Ships) Act 2006.52 

The number of legislative powers that apply across the sector is not unique to emergency management. 
However, IGEM recognises the complicated legislative framework that emergency management 
governance must consider and adhere to when making strategic and operational decisions. With the 
introduction of the EMLA Act, the sector is continuing to implement changes to legislation and modify 
existing arrangements accordingly.  

BOX 1: EMERGENCY MANAGEMENT LEGISLATION AMENDMENT ACT 2018 

The White Paper noted that Victoria's current emergency management planning combines legislative 
requirements from several Acts and non-legislative requirements that – together – do not provide a 
comprehensive approach to emergency management planning.  

The White Paper called for broad reform of emergency management planning arrangements and 
proposed the integration of planning for 'all-hazards, all-agencies', and the state, regional and 
municipal tiers of emergency management. The White Paper also recognised the need for shared 
responsibility for emergency management planning to ensure all relevant agencies contribute to the 
planning process. 

The EMLA Act formalises the planning reforms proposed under the White Paper and the government's 
commitment to develop an 'all-hazards, all-agencies' integrated emergency management planning 
framework. The EMLA Act was passed in late 2018. This Act establishes a new framework for an 
integrated, comprehensive and coordinated approach to emergency management planning at the 
state, regional and municipal, regional and state levels. 

The EMLA Act will progressively amend the 2013 EM Act and repeal or amend parts of other Acts 
including the 1986 EM Act, Victoria State Emergency Service Act 2005, Country Fire Authority Act 1958 
(CFA Act). A key component to its implementation is the provision of guidelines to provide additional 
practical guidance on the contents and process for preparing emergency management plans. 

EMV has established a program office to support the implementation of the new arrangements. They 
will be implemented in a phased approach at the state, regional and then municipal level. The existing 
arrangements will continue to apply throughout the progressive transition. The EMLA Act will take full 
effect in December 2020. EMV acknowledged there is a limited amount of time to finalise the planning 
guidelines and fully implement the amendments. 

In accordance with the EMLA Act, the EMC must arrange for the preparation of the State Emergency 
Management Plan (SEMP). The SEMP will outline emergency management arrangements for the entire 
state and inform regional and municipal emergency management planning. The SEMP will replace the 
existing State Emergency Response Plan (SERP) and State Emergency Relief and Recovery Plan 
(SERRP). Other parts of the EMMV will also become redundant as implementation of the reforms 
progresses. The EMLA Act requires the SEMP to inform regional and municipal plans. It also requires a 
transparent and collaborative approach. 

The key deliverables to be in place by December 2020 include: 

• state emergency management planning guidelines 

• SEMP 

• regional emergency management planning guidelines 

• eight regional emergency management plans 

• draft municipal emergency management planning guidelines to be issued when the municipal 
phase takes effect. 

When the municipal level arrangements take effect, responsibility for municipal level planning will 
transfer from councils to new multi-agency Municipal Emergency Management Planning Committee 
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(MEMPCs). The Municipal Emergency Resource Officer will cease to be a legislated position and a new 
position – the Municipal Emergency Management Officer – will be established. The Municipal Recovery 
Manager will also be formalised by the EMLA Act. 

The inclusion of community representatives in the MEMPC is widely regarded as a positive and 
necessary change. This change will facilitate the incorporation of local knowledge related to 
community characteristics and local emergency risks into planning, provide meaningful engagement 
and collaboration opportunities between the sector and communities, and promote greater levels of 
shared responsibility.  

Stakeholders saw the EMLA Act as an opportunity to clarify planning arrangements across all levels of 
government. However, there were some concerns about the 'top-down' approach that was developing 
and a lack of consultation with all relevant organisations.  

Key stakeholders are supportive of the new planning reform. However, they expressed the need clear 
thinking on how to integrate the provisions of the EMLA Act with the current planning processes of 
sector organisations. It is important that the sector can integrate the legislation with existing 
arrangements in a way that is sensible and fit for purpose without creating unnecessary duplication or 
community engagement fatigue. Stakeholders were also concerned that the timing of implementation 
will result in delays in local and regional emergency management planning cycles (or unnecessary 
duplication). 

 

 Establishment of EMV 

The VFR noted that Victoria did not have any group, overarching strategy or policy framework to drive 
the adoption of an 'all-hazards, all-agencies' approach to emergency management, as opposed to the 
enduring siloed, hazard-specific approach.6 The White Paper expanded on this finding and observed that 
the governance structures of the sector reinforced the siloed approach.8 

The White Paper called for the establishment of EMV to streamline the management and implementation 
of emergency management arrangements before, during and after emergencies.8 Specifically, the White 
Paper outlined that EMV's role was to clarify roles, responsibilities and powers, facilitate an interoperable 
and collaborative approach, and increase the sector's focus on risk, community resilience and recovery 
activities. EMV's establishment aligns with an overall intention to fill the 'strategic void in Victoria's 
emergency management arrangements' as identified in the VFR and partially fulfils the principle of 
collaboration and the strategic priority of streamlining effective governance arrangements. 

The 2013 EM Act defined EMV's structure as a body corporate comprised of the EMC and Chief Executive 
and specified five functions of EMV: 

• to act as the agency responsible for the coordination of the development of the whole-of-government 
policy for emergency management in Victoria 

• to provide policy advice to the minister in relation to emergency management 

• to implement emergency management reform initiatives given to EMV by the minister 

• to liaise with the Australian Government on emergency management 

• to provide support to the EMC to enable the EMC to perform the functions conferred on them under 
this Act.1 

The 2013 EM Act also specified that EMV must have regard for the decisions of the SCRC, collaborate and 
consult with the broader sector and acknowledge the importance of volunteers to the sector.1 

Finding 4 

The Inspector-General for Emergency Management finds Emergency Management Victoria has 
facilitated a more collaborative approach to emergency management and provided leadership on 
significant joint projects but has not yet established a consistent evidence-based, strategic or 
coordinated approach to emergency management that prioritises work based on risk. 
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EMV was established in July 2014 with the enactment of the 2013 EM Act.53 EMV's first corporate plan 
described its role as 'leading emergency management in Victoria by working with communities, 
government, agencies and business to strengthen their capacity to withstand, plan for, respond to and 
recover from emergencies'.54  

EMV's role is to efficiently and effectively integrate the individual emergency management functions of all 
relevant sector organisations to address community needs. It also drives and maintains planning and 
resilience initiatives before, during and after emergencies.55, 56 

The sector had traditionally focused on 'command, control and coordination' in emergency management. 
Following the establishment of EMV this was expanded to include 'consequence, communication and 
community' – making up the 'six Cs'. This shift recognised the broader remit of emergency management 
and its role before, during and after emergencies.  

This report will assess the additional elements making up the six Cs in subsequent chapters. A number of 
specific strategic projects relating to these elements have been implemented including the rostering of 
state consequence managers, a significant investment in the VicEmergency platform and the launch of 
community-based emergency management (CBEM).  

In 2017 EMV reviewed its strategic objectives to align them with strategic themes: leading change, 
stewardship, system delivery and high-performing organisation.53 

Coordination and leadership role of EMV 

EMV has initiated and coordinated substantial changes in the sector and continues to make progress in 
reducing the siloed approach to emergency management. Many stakeholders commented that the sector 
is markedly more collaborative in its approach to all phases of emergency management compared to 10 
years ago. 

EMV has coordinated multiple projects and investments that have had tangible impacts on the sector's 
ability to work together including the preparation of Joint Standard Operating Procedures (JSOP), and 
the development and implementation of Emergency Management Common Operating Picture (EM-COP). 
EMV has established multiple committees to encourage multi-agency work and decision-making such as 
the State Review Team (SRT), the State Consequence Management Cell and refreshed operational 
committees to invite a more consistent attendance from non-traditional sector organisations. 

In 2018–19 EMV initiated significant changes in leadership and staffing arrangements to align its strategic 
priorities and ensure it can meet its operational, departmental and legislative remit. At the time of writing, 
there was a significantly lower capacity in the organisation as the ongoing changes to staffing and 
structure were being implemented. Stakeholders commented that recent changes to EMV are an 
opportunity to refocus the organisation as a true strategic body.   

Stakeholders indicated there is still opportunities to simplify and streamline policies that underpin the 
collaborative work undertaken by the sector. However, IGEM recognises that integrating the broad range 
of stakeholders who make meaningful contributions to emergency management is inherently complex 
and will continue to require flexibility and review as the sector continues to evolve.   

Assessing the overall effectiveness of EMV is complex. However, it is clearly serving a leadership role in 
the sector and driving significant activity to improve how the sector and community prepares for, 
responds to and recovers from emergencies. The formation of EMV has facilitated a cultural change 
across the sector and there is now a clear recognition that the sector is comprised of a greater diversity 
of organisations, and pockets of highly collaborative work. 
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EMV's role is to organise and oversee the sector, 
providing coordination for the development of 
policy and practice. Therefore, well-timed, 
meaningful consultation with the sector is an 
important responsibility.  

Stakeholders felt that despite EMV's clear 
leadership in the sector, there were too many 
instances where its consultation was not sufficient 
to develop strategic programs of work that 
reflected the needs, risks and priorities of the 
sector.  

Stakeholders discussed how EMV often consulted 
too late in the decision-making process or 
providing insufficient time for personnel to consider 
proposals and discuss ideas within their own 
organisations. This was particularly difficult for 
sector organisations whose business as usual was 
outside of emergency management. 

EMV has tended to focus on projects and isolated 
initiatives without clear recognition of – or 
alignment to – overall risks and strategic priorities. 

IGEM identified several programs and projects that 
did not acknowledge other bodies of work in the 
sector and appeared to be somewhat reactionary. 
In isolation, the programs and projects may be 
positive and well considered. However, they often 
do not build on existing emergency management 
programs of work, whole-of-government initiatives 
or existing practice of sector organisations.  

Stakeholders commented that EMV often seem to be 'reinventing the wheel'. The effectiveness of specific 
initiatives driven by EMV will be discussed throughout the report.  

 Governance roles and responsibilities  

The 2009 Victorian bushfires and the 2010–11 Victorian floods highlighted shortcomings in Victoria's 
emergency management leadership structure. Reports found there was no single individual or agency 
leading the response,5 a lack of clarity in leadership roles and an absence of ultimate accountability 
across responder agencies and government6 

Both the VBRC and VFR identified the need to review the sector's governance arrangements in order to 
establish a cohesive and unambiguous leadership structure, clear lines of responsibility and 
accountability to the minister.5, 6 

  

Finding 5 

The Inspector-General for Emergency Management finds the roles and responsibilities of emergency 
management sector leaders and sector organisations are described in a manner that is open to 
interpretation and can be influenced by personalities and organisational constraints. 
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Minister and ministerial oversight 

Prior to 2011 the 1986 EM Act referred to the minister as Coordinator in Chief of Emergency Management. 
In this role, the minister's obligations were to ensure adequate emergency management measures were 
taken by government agencies and to coordinate the activities of these agencies as they carried out their 
statutory functions, powers, duties and responsibilities.57 

In 2010 the VBRC made a recommendation to transfer the title and responsibility to the Chief 
Commissioner of Police. In addition, it was recommended that the minister's function and powers be 
clarified under this new arrangement. The recommendation was implemented in November 2011 by 
legislative change to the 1986 EM Act.  

There has been no further change to the minister's role in the 1986 EM Act. When a state of disaster is 
declared by the Premier under section 23 of the 1986 EM Act, the minister is responsible for directing and 
coordinating the activities of all government agencies. The minister is also responsible for the allocation 
of all available government resources considered necessary or desirable for responding to the disaster. 

In February 2016 the Department of Premier and Cabinet (DPC) published a guide for ministers and senior 
officials,58 which was updated in 2018.59 This guide outlines the roles for ministers and the activation of 
whole-of-government arrangements in a major emergency.  

The Security and Emergency Management Committee (SEMC) is a sub-committee of Cabinet that is 
chaired by the Premier and comprises ministers with security and emergency management 
responsibilities. SEMC is a decision-making body whose role is to drive strategic policy and reform  to 
provide security, critical infrastructure resilience and mitigate extreme consequences.59 SEMC does not 
have an operational role but requires relevant operational updates to ensure relevant policy 
development and strategic decision-making.  

In 2017 the SCRC assessed SEMC's role to oversee all consequences of emergencies. It found the actions of 
SEMC to be aligned with its terms of reference.60 The SCRC acknowledged the differences in the 
activation of SEMC based on the type of event. As SEMC does not have a role in operational matters, it 
does not necessarily meet during or immediately after an incident and will convene as required to 
consider strategic policy or consequence management issues. For example, SEMC met two days after the 
2017 Bourke Street tragedy compared to months after the 2016 thunderstorm asthma event.  

SEMC conducts exercises annually to prepare for whole-of-government activation and to ensure all 
ministers are aware of their responsibilities to mitigate and manage the consequences of an emergency. 
IGEM attends these exercises as an evaluator and has noted adequate levels of preparedness among the 
committee members and an understanding of the responsibilities they hold. 

Emergency Management Commissioner  

The VBRC and VFR acknowledged the lack of a single clear line of authority and accountability in the 
operational management of the 2009 Victorian bushfires. Both the VFR and the White Paper called for the 
appointment of an EMC in place of the Fire Services Commissioner (FSC) and State Emergency Response 
Coordinator role (held by the Chief Commissioner of Police as an operational leadership role since 
November 2011).  

The EMC's role is to provide leadership for all types of emergencies in Victoria and assume control and 
coordination for Class 1 and Class 2 emergencies.55 Further, the EMC is responsible for developing and 
maintaining operational standards and incident procedures for the performance of emergency 
management functions by responder agencies.  

The EMC must have regard for the importance of volunteers and is also responsible for managing the 
State Control Centre (SCC), issuing emergency information and warnings, consequence management, 
coordinating recovery for all emergencies and advising the minister during major emergencies.56 The 
EMC leads and promotes the implementation of the parts of the SAP that influence the operational 
capability of responder agencies on behalf of the SCRC.55 

The EMC role was included in the 2013 EM Act and the FSC and the State Emergency Response 
Coordinator roles were repealed. These changes became effective on 1 July 2014. The functions of the 
EMC are specific and nuanced under the 2013 EM Act. 
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Functions of the Emergency Management Commissioner  

(1)  The functions of the Emergency Management Commissioner are to—  

(a)  be responsible for the coordination of the activities of agencies having roles or responsibilities 
in relation to the response to Class 1 emergencies or Class 2 emergencies; and  

(b)  ensure that control arrangements are in place during a Class 1 emergency or a Class 2 
emergency and that the relevant agencies act in accordance with the state emergency 
response plan and any directions made under section 55A(4); and  

(c) appoint a State Response Controller in relation to a Class 1 emergency; and      

(d)  manage the State's primary control centre on behalf of, and in collaboration with, all agencies 
that may use the primary control centre for emergencies; and      

(e)  ensure that the Minister is provided with timely and up to date information in relation to—  

(i)  the actual or imminent occurrence of events which may lead to major emergencies; and  

(ii)  the response to major emergencies; and  

f)  be responsible for consequence management for a major emergency in accordance with 
section 45; and      

(g)  be responsible for coordinating recovery under Division 5; and     

(h)  lead and promote the implementation of the Strategic Action Plan to the extent that it relates 
to the improvement of the operational capability of responder agencies; and      

(i)  where relevant, oversee the continuation of the operational reforms provided for in the fire 
services reform action plan; and      

(j)  develop and maintain operational standards for the performance of emergency management 
functions by responder agencies; and  

(k)  develop and maintain incident management operating procedures for responder agencies; 
and    

(l)  coordinate data collection and impact assessment processes; and     

(m)  provide advice to the Minister on any matter relating to the functions of the Emergency 
Management Commissioner; and  

(ma)  issue guidelines in relation to community emergency management planning; and  

(mb)  be responsible for the preparation of the state emergency management plan; and  

(n)  perform any other function conferred on the Emergency Management Commissioner by or 
under this or any other Act.  

(2)  In performing the functions specified in this section, the Emergency Management Commissioner 
must have regard to the fundamental importance of the role that volunteers play in the 
performance of emergency management functions in Victoria. 

Emergency Management Act Part 4(32) 

Chief Executive, EMV  

The role of Chief Executive, EMV was established in the 2013 EM Act alongside the EMC role. The Chief 
Executive is responsible for the day-to-day management of EMV and leading large-scale investment 
projects on behalf of sector organisations. This includes major procurement, communications and 
information systems, and emergency management planning processes.1 

The White Paper envisaged clear reporting lines within EMV stating '…the role of the EMC will be 
established, reporting directly to the Chief Executive'. Similarly, it outlined a proposed hierarchical 
structure for the roles of the Chief Executive and EMC and described EMV as being '…led by a chief 
executive'.8 
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The 2013 EM Act established EMV as a body corporate with two members – the Chief Executive and the 
EMC. The Act does not specify whether they are intended to be equal members and in practice the two 
positions work side-by-side. The Chief Executive is employed under Part 3 of the Public Administration 
Act 2004 and reports to the Secretary, Department of Justice and Community Safety. The EMC is 
appointed for five years by the Governor in Council and is accountable to the minister who recommended 
their appointment.   

The demarcation of the roles and responsibilities of the EMC and the Chief Executive is not clear in the 
2013 EM Act. As well as their role in the leadership and general management of the activities of EMV and 
in providing advice to the minister, the EMC and the Chief Executive both have the function of 
representing responder agencies on the SCRC and ensuring these agencies implement their work 
programs. 

Stakeholders were divided in their opinion of the current leadership arrangements in EMV. Many 
remarked that the current dual leadership style was fair and an improvement on the initial approach. 
They felt the EMC and Chief Executive were operating in a manner that reflected the intent of the White 
Paper. However, some remained concerned that the arrangements in place describing the two roles were 
open to interpretation and subject to be influenced by the experience and personality of the incumbents.  

The current body corporate, dual leadership model of EMV as specified in the 2013 EM Act does not reflect 
the intent of the VBRC, VFR and White Paper. These reviews discussed the need to have a single point of 
leadership and accountability for emergency management coordination. The model creates ambiguity 
and uncertainty as to the authority of the EMC and the Chief Executive.  

Further, there are additional inconsistencies in the description of roles of other sector organisation 
leaders and how they interact with the EMC, EMV Chief Executive, the Minister for Police and Emergency 
Services and other ministers they report to. This can lead to variability in how their obligations and 
responsibilities before, during and after emergencies are interpreted. 

 Streamlining and simplification of emergency management 
committees  

Several reviews of the sector identified that the lack of strategic planning and action was due to the 
complicated decision-making structures, lack of oversight and direction in the existing strategic forums, 
and limited opportunities for meaningful involvement from sector organisations to create a true 'all-
communities, all-emergencies' approach. 

Prior to 2009 the VEMC was legislated to be the peak emergency advisory board to the minister and 
provide advice for all phases of emergency management.57 However, the VEMC had become a 
mechanistic briefing forum for the minister due to a lack of strategic vision and a structure that did not 
support the delivery of high level outcomes. 

The VFR identified more than 40 committees in addition to the VEMC whose terms of reference were not 
well defined. Those committees and VEMC did not adequately provide strategic direction to the sector.  

The White Paper identified streamlined governance arrangements as a strategic priority and specifically 
called for the establishment of the SCRC and three Sub-Committees to simplify and streamline the 
emergency management committee structure for developing policy and strategy.    

Finding 6 

The Inspector-General for Emergency Management finds the governance arrangements in the 
emergency management sector are complicated and unclear, leading to an under-utilisation of the 
strategic decision-making committees and the knowledge and experience of the committee 
members. 
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Establishment of SCRC and its Sub-Committees 

The formation of the SCRC and its Sub-Committees proposed in the White Paper was legislated in the 
2013 EM Act. Specifically, SCRC is established under section 6 of the 2013 EM Act as the peak crisis and 
emergency management advisory body to the government. SCRC focuses on emergency management 
policy and strategy and is not involved in operational or tactical decision-making or control of the 
response to crises or major emergencies.  

The Sub-Committees were intended to serve as working groups to enable the SCRC to fulfil its role in the 
following areas; 

• Risk and Resilience 

• Capability and Response  

• Relief and Recovery. 

The SCRC and its Sub-Committees commenced in July 2014 and are required to meet at least quarterly. 
They currently meet every second month, with a plenary session preceding the Sub-Committee meetings. 
In 2017 the plenary was introduced to encourage sharing of information and encourage collaboration 
between committees.  

SCRC is comprised of the department secretaries, Chief Commissioner of Police and both the EMC and 
Chief Executive of EMV. IGEM is an observer and the secretary for DPC chairs the SCRC. The Metropolitan 
Fire and Emergency Services Board (MFB), CFA and VICSES are represented collectively by the EMC. 

EMV chairs the plenary, Capability and Response Sub-Committee and Relief and Recovery Sub-
Committee. The Risk and Resilience Sub-Committee, which is chaired by DJPR. Members include 
representatives from the following sector organisations: 

• government departments 

• community service organisations 

• responder agencies 

• MAV 

• VCOSS. 

In 2017 IGEM conducted a survey of sector-nominated representatives to assess the effectiveness of 
SCRC and its Sub-Committees. Respondents indicated that the meetings were not being used as a 
meaningful forum for debate and collective problem solving. Instead, these committees were often used 
to provide information and updates for noting, often without associated meeting papers. Items raised for 
decision were often presented as final drafts with limited prior opportunity for members to consider the 
issue and discuss any decisions with colleagues. 

IGEM notes that in the period between July 2014 and December 2017 approximately 30 per cent of papers 
were presented to SCRC for decision, compared with approximately 70 per cent presented for 
information. In 2017–18 the terms of reference for each Sub-Committee were reviewed. Further discussion 
in both the SCRC and Sub-Committees found opportunities to increase the effectiveness of the 
committees and the opportunity for improved collaboration and focused debate on key issues. However, 
an analysis of the agenda items in 2018–19 found no significant change in the proportion of items 
presented for information (68 per cent) and decision (32 per cent), and a similar percentage of agenda 
items accompanied by meeting papers for prior consideration (approximately 50 per cent). 

Over the 10 years since 2009 the number of working groups has fluctuated significantly.  

Following the recognition of the large number of committees at the time of the 2010–11 Victorian floods, 
multiple attempts were made to consolidate committees and disband working groups that had achieved 
their original purpose. In April 2019 IGEM identified 35 committees and sector-wide working groups 
involved in strategic projects and policy development and noted many other program control boards, 
inter-agency working groups and committees that varied in formality and decision-making authority. 
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Stakeholders were concerned that the current strategic governance arrangements are very complicated 
and felt there is limited opportunity to make meaningful contributions to the development of policy or the 
strategic direction of the sector. They feel there is a missed opportunity to take advantage of the 
collective emergency management experience, policy development expertise and broad knowledge-base 
of the representatives attending the committees. 

Stakeholders also noted that many representatives from member organisations were on multiple 
committees as regular attendees. Consequently, there was potential for flawed authorisation processes 
as, in some cases, representatives were endorsing work they had completed as part of another 
committee. Likewise, projects and updates were circulated in different committees for authorisation as 
project leaders recognised that membership across committees was largely the same.   

Through discussion with the members, EMV recognised that the SCRC Sub-Committees were not meeting 
the sector's expectations and attendance had decreased or was being delegated to representatives who 
were not appropriately briefed or did not have the authority to make decisions. There was also discussion 
of the potential to include a greater range of community service organisations and members of the public 
in some governance committees as this is currently lacking.  

In August 2019 the Sub-Committees were suspended, and alternative structures were discussed in the 
plenary. At the time of writing, EMV was drafting a modified strategic committee and working group 
structure to increase collaboration and improve overall governance. 

The ongoing difficulty to meaningfully engage representatives in the established strategic forums and 
processes of the sector limits the extent of sector-wide strategic thinking and planning. Multiple 
stakeholders from government departments and responder agencies reflected that operational demands 
and priorities seem to drive strategy and policy across the sector, which results in disjointed strategic 
plans and a tendency to be reactive.  

Stakeholders discussed multiple examples of policy development and other strategic work that did not 
take full advantage of the knowledge and experience of strategic committee members.  

The Resilient Recovery Strategy was often discussed as a problematic policy solution for a problem that 
was poorly defined and not agreed upon by sector organisations. Members of strategic committees and 
sector organisations with roles in recovery felt they had not been involved in the development of the 
policy when it was presented as a near-complete policy document.  

Another example was the way investments into the sector were made following an emergency. These 
appeared to be responsive to the latest emergency rather than well-considered investments based on 
the long-term strategic needs of the sector.  

 Victorian Emergency Management Strategic Action Plan 

The siloed nature of emergency management prior to 2009 inhibited government and agencies from 
working in a coordinated manner to achieve common goals. There was a lack of strategic direction in the 
sector and individual organisations were working towards agency or hazard-specific goals.6 That was 
leading to a lack of understanding and coordination across organisations, duplication of effort and an 
under-utilisation of the collective capability and capacity of sector organisations. 

To develop the strategic direction of the sector, the White Paper proposed that SCRC develop a strategic 
action plan to set medium to long-term reform priorities and associated actions. The SCRC was directed 
to build on the existing Fire Services Reform Action Plan to develop a long-term plan that addressed all 
aspects of emergency management.8  

Finding 7 

The Inspector-General for Emergency Management finds the Victorian Emergency Management 
Strategic Action Plan encourages the emergency management sector to be reactive and driven by 
operational demands as it does not prioritise actions or consider an accurate and current 
assessment of emergency risk in Victoria.  
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Implementation of the Victorian Emergency Management Strategic Action Plan 

The 2013 EM Act requires SCRC to develop the rolling three-year SAP. The minister, in consultation with 
other relevant ministers, approves the SAP. 

Initially, the fire services collaborated to develop a work program to complete the reform actions 
proposed in the Fire Services Reform Action Plan.61 In 2014 this transitioned into the Interim SAP 2014–2015 
and expanded to include actions associated with reform proposed and initiated through the White Paper 
and the VFR.62 

In 2015 the first version of the SAP was finalised following consultation with stakeholders across 
government, responder agencies and relevant community service organisations. Stakeholders who were 
involved in the consultations reflected that the initial development process was collaborative and 
involved a wide range of organisations. Numerous projects were considered for inclusion before 
determining the final themes, priorities and actions.  

The SAP aims to contribute to an efficient and sustainable emergency management system for Victoria 
and to support the state to achieve its vision of safer and more resilient communities. The SCRC and its 
Sub-Committees provide governance of SAP actions and the responder agencies are represented on the 
Emergency Services Leadership Group (ESLG), which provides guidance on operational matters. IGEM 
monitors and reports on the implementation of the SAP to the minister annually. 

As a three-year rolling plan, the SAP is reviewed periodically to ensure that it remains current and 
relevant. Since the first SAP in 2015, EMV has published updates in 2016, 2017 and 2019. 

SAP 2015–2018 set out 30 actions and three new actions were added in the updates. Over time, the 
wording of some actions has been changed to reflect changing strategic direction or sector priorities, and 
some actions have been merged for joint delivery. 

EMV is the lead agency for most of the actions. The Department of Environment, Land, Water and 
Planning (DELWP) leads six, including two in conjunction with EMV. The Department of Education and 
Training, and Life Saving Victoria (LSV) have led one action each. A wide range of other sector 
organisations support the implementation of the SAP. 

IGEM has produced three SAP monitoring reports to date and has reported 14 actions as complete and 
another two as closed with no further activity planned. IGEM has reported the remaining SAP actions as 
either in progress, on hold, or yet to commence (see Table 1). 

SAP action completion status as at the end of 2018 

SAP THEME ACTIONS COMPLETE ACTIONS ONGOING ACTIONS CLOSED 

Community and business 3 5 0 

People and culture 2 2 1 

Governance 5 2 0 

Services and systems 4 7 1 

 

To date, key achievements of the SAP include the publication of a community resilience framework for 
emergency management, the review and amendment of emergency management planning legislation 
and the development of a sector investment and asset strategy. 

Significant progress has also been made on complex long-term actions scheduled for completion in 2020 
or 2021. These included the Emergency Management Operational Communications (EMOC) Program, and 
capability and capacity projects for councils and for the whole sector. Specific improvements brought 
about through implementation of the SAP are covered in other sections of this report. 

Measuring the success of the SAP 

In its 2018 SAP progress report IGEM commended the significant progress made in implementing SAP 
actions, with 10 actions completed in 2017–18 across six of the eight priorities, building on the four actions 
completed in 2016–17. EMV has played a lead role in both coordinating the implementation of the SAP and 
leading implementation of most of the actions.  
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In its 2018 progress report IGEM acknowledged the accomplishments of the sector in balancing 
implementation of major SAP actions with ongoing operational responsibilities and service delivery.63 

However, IGEM also noted that many actions had required time frame extensions or were overdue: 

Although significant progress has been made, many SAP actions are taking longer to deliver than 
initially anticipated. … The reasons for this are varied and include resourcing challenges, competing 
priorities and the breadth and complexity of the actions.  

SAP Update #2 2017–20 Progress Report 2018.63 

Sector consultation undertaken by IGEM in 2017 identified several concerns related to the SAP, including 
that it is widely viewed as an ambitious collection of project-focused actions and that it consequently 
lacks strategic focus and high-level direction. IGEM did not hear commentary about or sight any 
documented process used for prioritising the actions or see evidence that priorities were informed by a 
clear understanding of sector outcomes, emergency risk assessment or long-term predictive modelling.    

Although the SAP comprises state-wide priorities with a medium- to long-term time frame for 
implementation, most stakeholders believed it had not met the expectations of driving meaningful reform 
and was not fulfilling its purpose of setting a focused strategic direction for the sector.  

IGEM is aware that work is underway to address the issues mentioned above. Work to review SAP actions 
and align them with sector priorities was ongoing throughout the period of drafting this review and 
cannot be evaluated for effectiveness. However, stakeholders involved in the review considered 
streamlining the SAP as a necessary and positive initiative. 

IGEM notes that the SAP was developed at a time of significant reform in the sector and has served a 
purpose in encouraging collaboration across sector organisations and extending the scope of emergency 
management beyond the traditional emergency service organisations. However, stakeholders 
commented that the SAP was not really a planned series of strategic actions. The SAP actions are all 
important and have led to good work. However, there is now the opportunity for the SAP to guide a more 
coordinated approach to reform and drive a clear evidence based strategy for the sector. 

 

  

Observation 2 

The Inspector-General for Emergency Management observes that the work being done to reassess 
and align the priorities and strategic direction of the State Crisis and Resilience Council and its Sub-
Committees, Emergency Management Victoria and the Victorian Emergency Management Strategic 
Action Plan is a positive step. The proposed changes will help to clarify the emergency management 
sector's strategic priorities, simplify governance arrangements and support clear strategic leadership.  
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 Consultation  

Consultation is a fundamental part of effective sector governance as governance arrangements must 
reflect the priorities of the organisations that make up the sector and the Victorian community. The 
majority of stakeholders involved in the review found consultation to be an ongoing concern and 
challenge that caused frustration and reduced the effectiveness of reform and collaborative work. 

Many sector organisations have consultation frameworks and train personnel in consultation or public 
participation. EMV has a stakeholder engagement strategy that uses the International Association of 
Public Participation (IAP2) spectrum of public participation.64 Most project plans involve a period for 
feedback or consultation and IGEM sighted many examples of consultation for sector-wide projects being 
led by single organisations. 

Despite this, stakeholders often felt they were presented with near-complete solutions and were not 
involved in the problem identification stage of policy and program development. As such, they felt that 
the consultation process was more of an informing process as there was little opportunity for meaningful 
involvement in planning and decisions. 

According to the IAP2 spectrum of public participation (Figure 4), consultation should allow those being 
consulted to have input into a decision through a feedback process. It describes consultation as 
interactive but there is no obligation for decision-makers to act on feedback provided.  

IGEM notes that the sector commonly used the term 'consultation' to describe all forms of engagement. 
However, concerns raised by stakeholders demonstrate a desire to be more involved or have an 
opportunity to contribute to the development policies, programs and projects from an early stage, which 
is 'involvement' or 'collaboration' according to the IAP2 spectrum of public participation.  

Figure 4: International Association for Public Participation (IAP2) Public Participation Spectrum 

Finding 8 

The Inspector-General for Emergency Management finds there is a lack of meaningful and well-timed 
consultation across all levels of government, emergency management sector organisations, 
community service organisations, communities and individuals that undermines the effectiveness of 
many elements of the emergency management sector. 
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However, despite an interest in being more involved in new initiatives, there was a large amount of work 
that required consultation and feedback. This led to stakeholders being overwhelmed and not able to 
provide meaningful feedback due to the volume of work or tight time frames. 

Stakeholders also discussed a history of providing feedback to organisations and then seeing little 
change in the final product, which reduced their motivation to continue providing feedback. As 
meaningful involvement requires motivation and investment from those being consulted, this 
disengagement created a difficult context for consultation to continue occurring.  

IGEM was presented with numerous examples of programs, plans and projects where there was a lack of 
well-timed, meaningful consultation (or collaboration and involvement) across the sector, government 
and communities. This occurred in different phases of emergencies, across the tiers of government, within 
and between organisations, and with the community.  

Consultation is a fundamental part of a collaborative sector as it allows the collective knowledge, skills 
and experience of organisations to contribute to better ideas and decision-making. It facilitates shared 
responsibility as the consultation process requires individuals, communities and organisations to 
contribute to and take ownership of emergency management initiatives. Coordinating productive, 
meaningful and well-timed consultation is an essential part of 'working as one'. 

4.3 Knowledge and learning 

The sector has demonstrated a commitment to continuous improvement for operational activities and 
system-wide practices. The SCRC established the emergency management principle of 'we share 
knowledge, learn together and always strive to improve'.65 

The 2013 EM Act includes multiple requirements to evaluate or review practices (for example operational 
standards and incident management and system-wide functions) and monitor the implementation of 
recommendations.  

The sector strives to adopt leading practice and develop a culture of continuous improvement in both 
operations and governance. EMV proposed that continuous improvement activities should support 
positive behaviour change, organisational performance and service-delivery planning for all 
emergencies.  

Several strategies and structures have been established to facilitate knowledge and learning in the 
sector. Currently, there are internal, multi-agency, system-level and independent evaluation and review 
functions embedded across the sector (see Figure 5, page 68).  

Recommendations have been made in the past 10 years to support continuous improvement of the sector 
and allow the sector collectively – and individual organisations – to learn from their own experience and 
those of others.  

Observation 3 

The Inspector-General for Emergency Management observes that emergency management sector 
initiatives that have incorporated a meaningful and well-timed consultation process have had more 
successful outcomes.  

There is an opportunity to improve consultation by ensuring all stakeholders: 

• are involved in the early stages of development 

• have genuine opportunities to contribute 

• have sufficient time to consider decisions in collaboration with the organisations or communities 
they represent  

• are aware of the purpose and expectations of the consultation period.  
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This section of the review will focus on reform in: 

• lessons management 

• evaluation 

• research. 

 Lessons management 

Following major reviews such as the VBRC and VFR, there was recognition across the sector that many of 
the findings and recommendations made in these major reports were similar to findings made in earlier 
incident reports and reviews. The sector felt that many mistakes were being repeated. Despite an 
intention to continuously improve, there were no procedures or mechanisms to ensure opportunities to 
improve were implemented or shared. 

The increased level of collaboration between organisations provided an opportunity to develop a process 
to involve all organisations in a lessons management approach. Further, the establishment of IGEM as the 
provider of system-level assurance and of EMV with responsibility for SAP implementation increased 
organisational commitment to continuous improvement.  

The current lessons management process is an expansion of various debriefing and reviewing functions 
that existed before the establishment of EMV. For example, CFA had internal reviewing mechanisms 
where case studies were shared across the agency through the brigade magazines as an opportunity to 
share learnings. Victoria Police (VicPol) also led the Emergency Response Assurance Network to support 
its internal operations. 

The SRT was formalised by EMV in 2015 and consisted of a network of personnel from organisations who 
had routinely shared lessons and discussed post-season debriefs across responder agencies. The SRT 
expanded to include representatives from most government departments, responder agencies and 
sector organisations. SRT initially reported to the State Coordination Team (SCOT) and now reports to the 
combined State Control Team (SCT) and SCOT. Its role is described as: 

The State Review Team focus is on setting standards, capability and consistency for debriefing, 
monitoring, review and lessons management processes to ensure continuous improvement and 
consistency for response, relief and recovery activities. This includes all communities, all emergencies, 
year round and Class 1 and 2 emergencies, as defined by the Emergency Management Act 2013. 

The State Review Team will provide strategic influence, direction and state level oversight of 
assurance activities including debriefing, monitoring and review activities in Victoria's emergency 
management sector to promote sector-wide consistency, learning and continuous improvement in a 
coordinated and effective manner. 

State Review Team Terms of Reference.66 

In 2017 the SRT released the Emergency Management – Lessons, Evaluation and Review Network (EM-
LEARN) Framework for discussion to allow the communication and exploration of the lessons 
management concepts and the lessons management model across the sector. The EM-LEARN Framework 
outlined five areas for action to support implementation – governance, communication, process, training 
and technology – including a model for lessons management (see Figure 5, page 68). IGEM notes that at 
the time of writing the EM-LEARN Framework was marked as 'approved for discussion' only. 

In practice, the SRT focuses on lessons management for operational issues and is primarily concerned 
with response and early recovery activities. As an observer of the meetings, IGEM recognises that there is 
an interest in expanding to non-operational issues but there are currently no governance arrangements 
in place to support this.  

Finding 9 

The Inspector-General for Emergency Management finds the emergency management sector has 
established a learning culture and lessons management process that identifies opportunities for 
improvement. However, this does not yet consistently lead to lessons learned or continuous 
improvement and is focused on response operations.  
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Figure 5: Lessons management structure (Source: EMV)65 

 

Real Time Monitoring and Evaluation 

In 2017 the sector established the Real Time Monitoring and Evaluation Program (RTM&E). The program is 
a function that monitors operational performance of systems and processes and evaluates the 
effectiveness of emergency management activities. This function is performed by personnel who have 
received training and mentoring.67 

RTM&E differs from traditional evaluations as it is carried out during the readiness, response, relief and 
early recovery phases of an emergency. It captures observations and provides timely and rapid feedback 
to those who are managing an emergency. The trends and insights identified are then fed straight back 
into operations, allowing immediate improvements to be made as well as contributing to broader 
continuous improvement of the sector. 

RTM&E captures unique observations about plans and policy in practice that may be 'lost' if the 
evaluation were to be done after the event. It focuses on continuous improvement and promotes a no-
blame, just and fair culture, consistent with the lessons management lifecycle in the EM-LEARN 
framework adopted across the sector.  

The program is sponsored by the EMC and is managed and coordinated by the SRT and EMV. In 2017 EMV 
developed SOP J12.01 – Real Time Monitoring and Evaluation to define the responsibilities and procedure 
of this function before, during and after deployment. This has been supported by supplementary 
guidance and training materials. 

EM-Share 

The SRT established EM-Share – an online portal for identifying observations and using these to develop 
insights and learnings. EM-Share is available to personnel with EM-COP access. There has been a 
significant uptake and use of the portal by a number of organisations, particularly responder agencies, 
and thousands of observations have been submitted. 

Currently, there are many insights on the EM-Share system and 38 state lessons have been identified. 
Members of the SRT identified and finalised these lessons based on the observations and insights 
received through EM-Share with ad hoc assistance from subject matter experts. However, despite the 
volume of observations and insights, the EMC and SRT recognised that there was scope to ensure lessons 
were implemented more consistently across the sector. 

The sector is currently challenged by the capacity of personnel across the sector to analyse EM-Share 
observations. Further, it is difficult to ensure adequate subject matter expertise and capacity to analyse 
insights and draft lessons for presentation to SCT and SCOT. 

EMV and the SRT have also led major multi-agency incident debriefing and review processes and 
developed guides to support the sector to do their own internal debriefs and reviews.68, 69  
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EMV and the SRT have made significant progress to establish a culture of debriefing and reviewing, 
particularly among responder agencies. However, based on IGEM's observations of the SRT and multi-
agency debriefs, some organisations are still reluctant to share observations, particularly when they 
reflect negatively on the organisation or implicate another organisation. This reduces the effectiveness of 
the multi-agency debriefs, as observations and insights can be sanitised when discussed in the multi-
agency forum. 

Many stakeholders discussed the tendency for highly problematic issues to be discussed in person during 
SCT or SCOT meetings, or offline between relevant agency chiefs. The result of these discussions is 
positive but IGEM notes that this approach to continuous development is contingent on positive 
relationships between leaders and does not guarantee lessons will be shared more broadly. 

While there has been significant progress in identifying lessons, there is limited evidence that 
organisations are using the lessons to inform their own practice. In the 2018–19 summer season, some 
lessons were integrated into 'Before Action Reports' to remind responders of important issues 
immediately before an incident. Lessons were also circulated across organisations through the SRT. 

Council knowledge and learning activities are often confined to after action reviews for incidents that 
they were involved in. Councils do not routinely participate in the state-level knowledge and learning 
activities such as the SRT or EM-Share. 

IGEM is aware that work is underway to address the issues mentioned above. The SRT plans to 
systematically involve subject matter experts in the lessons management process and provide regular 
updates to the combined SCT and SCOT to alert the members about any emerging trends in EM-Share 
data. However, this work was only in its early stages at the time of writing and cannot be assessed for 
effectiveness. 

Using observations and insights to develop lessons, and then implementing and evaluating the 
effectiveness of those lessons is often referred to a lessons management cycle. Currently the sector is not 
systematically implementing the lessons and testing their effectiveness – or 'closing the loop' of the 
lessons management cycle. Closing the loop is problematic in all sectors and requires a high level of buy-
in from organisational leaders and those in incident management roles. 

Currently, there are no processes in place to support continuous development in sector-wide 
preparedness and recovery operations. IGEM sighted examples of evaluation and review occurring 
regularly within sector organisations or for specific programs, but there was limited discussion of the 
findings and lessons that arise from these activities. 

 Evaluation 

Following the VBRC and VFR, many recommendations were made that included a monitoring or 
evaluation component. Further, many emergency management projects and programs now include a 
specific evaluation component to monitor performance and progress.  

One of the key aspirations of the sector is 'continuous improvement'. This relates to ongoing learning and 
development based on experience, accumulated knowledge, and leading practice across Victoria and 
other jurisdictions.  

IGEM sighted program and project evaluations for numerous operational and strategic initiatives. These 
examples varied substantially in the way they were conducted and the formality of the evaluation. Some 
were reflections of the project team describing the success of a program, while others included evidence 
demonstrating outputs and change. 

Finding 10 

The Inspector-General for Emergency Management finds the emergency management sector does 
not have an agreed, sector-wide outcomes framework. This limits data collection, outcome evaluation 
and the collation of evidence demonstrating change and continuous improvement in the sector. 



70 

Sector organisations and project teams often conduct evaluations on discrete projects or internal 
programs of work. For example, IGEM sighted evaluations related to agency education programs, 
community engagement initiatives for CBEM, and council recovery operations. These are positive 
examples, but it is difficult to maintain current data due to the high frequency of projects and programs 
updates and new outputs. These evaluations are not intended to draw conclusions about changes across 
Victoria that relate to broad policy changes or fundamental developments that affect the whole sector. 
As such, there is limited data or evaluation available to assess sector-wide reform that has occurred over 
time. 

There was a high amount of variability in the definition of outcomes and use of outcome measures. It was 
more common for project or program teams to describe outputs (for example the number of 
presentations given to communities, or the purchase of equipment) compared to outcomes (for example, 
increased levels of preparedness, or increased levels of information sharing across agencies). Further, in 
cases where outcomes were measured, many were identified following implementation of the program, 
which prevented a comprehensive baseline assessment. 

The sector does not have an agreed outcomes framework that establishes higher-level outcomes or 
outcome measures for emergency management. Project teams appear to define outcomes in an isolated 
manner and there is a lack of consistency across programs. Further, even in cases where outcomes are 
similar, there is a limited amount of data collection to describe changes in outcome measures. 

As noted in the Assurance Framework for Emergency Management, IGEM plans to use outcome 
measurement in its own assurance activities where appropriate. 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. In cases where outcomes have been identified but 
outcome measures have not been developed, IGEM may consider developing a relevant measure and in 
consultation with stakeholders.3 

The sector has developed a series of performance standards (see Section 6.4.1, page 146) that could be 
used as outcome measures in some contexts. The White Paper raised system-wide standards as a means 
of facilitating interoperability. However, these performance standards are only relevant to operational 
activities, are focused on response operations, and have not been widely adopted across the sector.  

In 2018 DPC released the Outcomes Reform in Victoria policy statement, which is designed to be 
applicable for all sectors.70 IGEM notes many of these outcomes are directly relevant to emergency 
management and many others are influenced by emergency management activities. At the time of 
writing, EMV had integrated four of the whole-of-government outcomes into the Resilient Recovery 
Strategy. 

Continuous evaluation of agreed emergency management outcomes would allow the sector to determine 
change over time. While it is important to continue specific project and program evaluation with specific 
measures and data collection, the use of sector-wide outcome measures could inform these project-
based evaluations. 

Continuous evaluation relies on the identification of sector-wide outcomes and outcome measures. The 
sector already has multiple strategic priorities, vision statements and guiding principles that could be 
used to inform outcomes and link whole-of-government outcomes to emergency management outcomes. 
An outcomes framework could guide the sector to identify broad outcomes, specify strategies for 
selecting project-based outcomes and determine data collection and evaluation strategies to 
demonstrate progress towards outcome achievement. 
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 Research 

The VBRC found a need for more bushfire research to improve community safety and reduce risk. The 
importance of evidence and research was also discussed extensively throughout the VFR. The SAP 
identified a need to use research and evidence to underpin decision-making for service delivery in 
emergency management.  

The sector has a strong history of collaborating with researchers.  

The Bushfire Cooperative Research Centre existed prior to the 2009 Victorian bushfires and was 
expanded to include all natural hazards from July 2013. The Bushfire and Natural Hazards Cooperative 
Research Centre (BNHCRC) is funded by the Australian Government with states and organisations such 
as universities, research bodies and industry partners matching the amount funded. The BNHCRC 
frequently applies for project funding in collaboration with Victorian sector organisations to develop 
research projects that address specific Victorian emergency management needs.  

EMV established the Research Community of Practice in 2015. Members represent several responder 
agencies and government departments and IGEM is an observer. The group provides an opportunity to 
share research across organisations and collaborate on joint research projects. 

There was a limited amount of visibility of the Research Community of Practice during the conduct of this 
review, but the group continues to meet irregularly. There were no terms of reference endorsed by any 
strategic decision-making committee. Stakeholders with knowledge of the group discussed its value as 
an information-sharing forum to build on existing knowledge in the sector. 

Research activities (Image: David Bruce, BNHCRC) 

  

Finding 11 

The Inspector-General for Emergency Management finds some emergency management sector 
organisations demonstrate strong research and evidence-based practices. However, the lack of 
coordinated research across the sector reduces the collective impact of research on emergency 
management planning and practices. 
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Several sector organisations frequently engage in research. This is conducted independently, in 
collaboration with other sector organisations and in partnership with research institutions or consultants. 
There were some examples of research being conducted by research institutions on behalf of sector 
organisations.  

In the aftermath of the 2009 Victorian bushfires the University of Melbourne and partner organisations 
initiated the research project Beyond Bushfires: Community Resilience and Recovery Study. Over a period 
of six years, the research project examined the impact of the 2009 fires on the physical and mental 
health and wellbeing of the affected community. The final report was published in 2016, and the findings 
have been used to help shape emergency recovery planning both nationally and internationally. The 
government, EMV and Red Cross have provided funding to extend the project to examine longer-term 
experiences of those who were impacted by the 2009 fires. 

Some sector organisations have a strong research capability and feed research (and other evaluation) 
into organisational plans and policies (for example LSV and VICSES). Others are building up the research 
skills of existing staff (for example CFA and MFB) to inform procurement, resource management and 
tactical planning. 

IGEM notes that there was little evidence of a research strategy or sector-wide collaborative approach. As 
such, research projects are not taking advantage of economy of scale or being developed and funded in 
a coordinated manner.  

There is an opportunity to develop a sector-wide approach to research and consider how research can 
be used to demonstrate sector-wide outcomes. Research can also identify opportunities to improve 
service delivery through needs analyses and comparison of Victorian emergency management outcomes 
with other jurisdictions. 

 Summary of knowledge and learning 
There is a strong commitment to continuous improvement across the sector. There are systems in place 
to identify opportunities for improvement in response operations, and ongoing evaluation of projects and 
programs. Sector-wide assurance practices are described in Section 2.3 (page 37). 

Despite this commitment to continuous improvement and ongoing evaluation practices, it is difficult to 
use the information collected to develop an understanding of sector-wide change. The sector uses a 
variety of measures to demonstrate change and there is very little data demonstrating change over time.  

The sector is proficient in identifying opportunities for improvement through EMV's lessons management 
process or other monitoring, evaluation, reporting and improvement frameworks in use. However, 
translating these lessons into sustainable improved understanding and practice is problematic.  

IGEM notes that the establishment of sector outcomes that have associated measures would be a 
valuable addition to the sector. These outcomes could inform lessons management and encourage 
organisations to adopt lessons in alignment with sector outcomes. Consistent outcome measures would 
allow organisations to compare change and enable the sector overall to monitor changes in the 
community.   

Recommendation 1 

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria, in collaboration with the community and emergency management sector:  

a) develops and implements a sector-wide outcomes framework that aligns to the strategic and 
operational elements of all phases of emergency management. The framework must: 

• develop emergency management outcomes that reflect the Victorian whole-of-government 
outcomes 

• identify outcome measures and associated indicators 

b) provides guidance and support for the sector on how to incorporate emergency management 
outcomes and measures in emergency management planning, policy development, decision-
making and assurance activities. 
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4.4 Local government 

Councils assume important responsibilities for all phases of emergency management. Their roles and 
responsibilities were implicated in many of the reforms proposed by the VBRC, VFR and White Paper as 
they had a fundamental role in community engagement, preparedness, communication and public 
information, supporting incident response and coordinating local recovery. Councils' roles in emergency 
management reforms are discussed throughout the report.  

Councils have held long-established roles in emergency management in Victoria – some are legislated, 
some are policy-driven, and others are part of a general obligation to care for their communities. In 2009 
they had responsibilities before, during and after emergencies.71  

The statutory roles of councils defined in the 1986 EM Act and in place in 2009 were: 

• planning for best use of municipal resources 

• the appointment of municipal emergency resource officers to coordinate resources to facilitate 
response and recovery in the municipality 

• the appointment of an emergency planning committee to prepare a Municipal Emergency 
Management Plan (MEMP) for prevention, response and recovery activities. 

The legislation also provided a governance structure for cooperation between councils in relation to 
emergency management. Councils remained separately responsible for discharging their responsibilities, 
however, they were enabled to make use of all municipal resources.  

The 1994 amendment of the 1986 EM Act moved to define the membership of the MEMPC and the 
elements of the MEMP, a responsibility previously residing with the council. Those provisions are: 

• the inclusion of municipal and relevant agency officers on the committee 

• the municipal and other resources available for emergency prevention, response and recovery 

• the use of those resources. 

The 1994 amendment also added the requirements for audit of the emergency management plans by 
VICSES. These obligations have been in place for many years, and include: 

• the appointment of a municipal fire prevention officer and municipal fire prevention plans 

• a requirement to provide and manage fire hydrants as requested by the CFA 

• approval of requests for burning off in the summer period 

• management of fire hazards through inspections, issuing of notices and approvals 

• fire prevention in lands and roadways. 

Other responsibilities are designated in the EMMV but not detailed in legislation. This includes the lead for 
relief and recovery activities at the local level and appointing a Municipal Recovery Manager. Councils 
were required to manage emergency risks of roads, dams and properties they owned or managed. 

Councils were required under legislation, and through promises made during elections to deliver more 
than 100 services to their communities. Many services are those required to support community 
preparedness and recovery following a major emergency. Councils have roles in many of these activities 
and services including, but not limited to – land use planning, waste management, child care, 
environmental health, and aged and disability home support. 

Prior to 2009 the sector had already been considering the establishment of a significant emergency 
management reform program. One of the considerations was the involvement of councils in emergency 
management. 

Councils had legislated and policy roles and undertook activities that included Community Emergency 
Risk Assessment (CERA), risk mitigation through land use planning zones and overlays, building codes 
and community safety programs such as last resort bushfire shelter options, fire prevention programs, 
flood warning systems and flood management systems. 
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During response, councils provided equipment, facilities – including the municipal emergency 
coordination centre and emergency relief centres – and assisted with the provision of emergency 
information to the community.  

Councils played a significant role in preparedness and prevention through structured and cooperative 
arrangements including municipal emergency planning committees, municipal fire prevention 
committees (required under the CFA Act) and recovery committees. They also provided funding 
assistance that was channelled to local responder agencies.  

Councils were deemed to be effective across many roles due to their ability to form relationships with 
local and regional responder agencies and community service organisations. The sector also expects 
councils to know their communities and the characteristics of those communities that may result in 
vulnerabilities. 

Many councils were well-practised at providing immediate relief and support to communities during an 
emergency. However, their capacity to do so for extended periods of time was variable depending on the 
commitment of the council executive and level of resourcing available for emergency management.  

In 2012 the White Paper recognised that councils were being expected to perform a growing number of 
roles in emergency management. In addition to the 1986 EM Act, emergency management obligations are 
imposed on local government through the CFA Act, Metropolitan Fire Brigades Act 1958, Planning and 
Environment Act 1987, Building Act 1993, Electricity Safety Act 1998, Public Health and Wellbeing Act 2008 
and the Water Act 1989.72, 73 

The White Paper called for all legislation that allocates emergency management responsibilities to 
councils be reviewed to clarify their legislated roles before, during and after emergencies. 

 Councils and their communities 
Under the preliminary section of the Local Government Act 1989 a municipality 'local community' includes 
people and entities who live there, who pay rates there and who conduct activities there. Within the local 
government charter, the primary objective of a council is '…to endeavour to achieve the best outcomes for 
the local community having regard to the long term and cumulative effects of decisions'. It must also give 
regard to improving the overall quality of life of the local community.74 

Councils are considered to be the closest level of government to the community and have access to 
specialised local knowledge about the environmental and demographic features of their community. 
People also naturally seek help from their local council, emergency management agencies and the 
recovery process. 

Council roles and functions of relevance before, during and after emergencies are to: 

• plan for and provide services and facilities 

• promote the social, economic and environmental viability 

• improve the overall quality of life of people in the local community 

• undertake strategic land use planning 

• advocate the interests of the local community to other communities and governments 

• foster community cohesion and encourage active participation in civic life.74 

The Local Government Act 1989 also assigns roles to councillors; one of those is '…to consider the diversity 
of interests and needs of the local community' and to '….facilitate effective communication between the 
Council and the community'. 
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The principles in the legislation include that: 

• all services provided by a council must be responsive to the needs of its community 

• each service provided by a council must be accessible to those members of the community for whom 
the service is intended 

• a council must develop a program of regular consultation with its community in relation to the 
services it provides. 

These provisions are in part why councils are often designated as the best and most appropriate tier of 
government to implement government policy and programs relevant to emergency management.  

Under other legislation (Food Act 1984, Public Health and Wellbeing Act 2008, Environment Protection Act 
2018) councils had a regulatory role with powers that may be required to support the management of 
Class 2 emergencies such as food, water or land contamination. 

 Emergency management reform and councils 
The VBRC and VFR made many specific recommendations that either required direct actions from 
councils or had implications for their service delivery for business as usual or emergency management 
specifically.  

These reforms are discussed throughout the report but related to numerous activities in planning, 
community engagement, preparedness, responses, relief and recovery. They hold coordination and 
administration responsibilities for the vulnerable people in their area and the MEMPC and MEMP. 

Councils often hold a major responsibility for the implementation of policy and other emergency 
management reform that has implications across all tiers of government or involves the community. They 
were – and continue to be – significantly affected by changes in legislation and incident-specific reviews. 

4.5 Risk management arrangements 

The concept of emergency risk management is not new.  

The State Emergency Mitigation Committee was established in 2004 and functioned to provide a state-
wide focus on mitigation, to promote a culture of mitigation and to encourage more demonstrably cost-
effective investment in mitigation. This committee was in operation in 2009. Part 2 of the EMMV was last 
updated in 2005 and identified that where a risk cannot be eliminated or treated to reduce the likelihood 
or consequences, emergency management planning should focus on the residual risk.75  

Australia's 2011 NSDR identified that emergency management planning should be based on risk and 
integrated with strategic planning of government and communities.30  

The NSDR has been the driver for reform relating to emergency risk assessment. It identified increasing 
uncertainty about future risks in the context of natural disasters, particularly because of climate change.  

In early 2014 there was a spate of emergencies. A heatwave in January was considered responsible for an 
estimated 167 excess deaths.76 Following this on 9 February 2014 – in conditions not seen since February 
2009 – several bushfires occurred across the state including one that resulted in the Hazelwood mine fire. 
This fire – which burned for weeks – resulted in a health emergency due to air quality. The inquiry that 
followed generated significant improvements in Victoria's capability and capacity for air quality 
monitoring, prediction and community engagement.77 

Finding 12 

The Inspector-General for Emergency Management finds that local and regional risk assessments are 
conducted and reviewed regularly across Victoria. However, the state-wide risk assessment is out-
dated and inadequately incorporated into emergency management decision-making and policy 
development.  
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More recent emergencies focusing attention on monitoring and mitigating risks relating to air quality 
have included recycling plant fires, industrial fires involving hazardous materials and the unprecedented 
2016 thunderstorm asthma event in Victoria that claimed 10 lives.  

The 2016 thunderstorm asthma event served as an example of an 'unknown unknown' risk – a risk that 
was poorly understood and globally unprecedented in its scale and impact. It also focused attention on 
planning for rapid-onset emergencies.78 

At state level, both the VBRC and the VFR influenced the White Paper, which identified the need for 
emergency management planning to be based on risk as a means of effectively minimising the likelihood 
and consequences of emergencies on communities. The VBRC made numerous recommendations related 
to improving the mapping of bushfire risk (see Section 7.3.1, page 177). Under the NSDR there is also a 
requirement for Victoria to review its state-level risk assessment to inform emergency planning and 
strategy.  

This section of the review will focus on reform in: 

• risk assessment 

• Victoria's critical infrastructure resilience arrangements 

• consequence management 

• risk and consequence in Victoria. 

 Risk assessment 
Victoria's first major sector reform relating to risk and mitigation was the establishment of the SCRC Risk 
and Resilience Sub-Committee in 2014 as part of the new state emergency management governance 
arrangements. This Sub-Committee has a similar function to the State Emergency Mitigation Committee 
that was established in 2004.  

The SCRC Risk and Resilience Sub-Committee is responsible for implementing state-wide strategic 
priorities and actions that relate to emergency risk and resilience, including relevant strategic priorities 
and actions in the SAP. This is covered under Section 4.2.5 (page 62). 

State-level emergency risk assessments focus on assessing critical and credible emergency-related 
scenarios, with the results used to guide strategic decision-making for improving how priority risks are 
managed. Since 2011 the methodology used for state-level emergency risk assessments has been driven 
by national guidelines, consistent with the international standard for risk management. The assessment 
process looks at whole-of-state risk only and does not capture the variability of risk across regional or 
municipal areas. 

The results of the state-level emergency risk assessment that was undertaken in 2012–13 were published 
in Emergency Risks in Victoria – Report of the 2012–13 State Emergency Risk Assessment, which was 
publicly released in February 2014. The report identifies bushfire, flood and pandemic influenza as 
Victoria's highest priority emergency risks.79 

The government was due to update the report by 30 June 2017. A State Emergency Risk Assessment 
Review was undertaken in 2016–17 and tabled at both the SCRC and the Risk and Resilience Sub-
Committee. However, at the time of writing a revised report providing an updated risk assessment had 
not been publicly released and there was limited evidence demonstrating its use across the sector.  

Victoria is currently participating in the development of a National Disaster Risk Reduction Framework 
which proposes: 

• to establish a national disaster risk information platform 

• to establish a nationally agreed method to address Australia's highest priority natural hazard risks 
and vulnerabilities 

• reform in relevant policy areas to embed disaster mitigation, risk reduction and resilience 
considerations into all levels of decision-making processes and rules. 
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While the national framework focuses on natural hazards, Victoria has adopted an 'all-emergencies' 
approach to risk that aligns with the Sendai Framework for Disaster Risk Reduction 2015-203080. 
Understanding risk will become increasingly important as climate change impacts the sector (see Box 3, 
page 84). 

Community Emergency Risk Assessment  

CERA is a process used to identify risks and vulnerabilities that councils may face and provide options to 
limit or remove these risks.  

The MEMPC assesses local risks, rating their likelihood and consequence based on knowledge of the local 
area and community. The CERA forms part of the MEMP. CERA is designed to provide a framework where 
the community can have input in the decision-making process by combining local knowledge with more 
formal emergency management planning knowledge. 

VICSES currently supports most councils to complete the CERA process, which follows the Australian 
Standard for risk management, ISO 31000. It also consolidates all data across the state, which allows 
regional risks to be assessed.81 

CERA provides useful place-based knowledge to assess hazard risk. The CERA process involves 
engagement of the MEMPC and in some cases community representatives and subject matter experts. 
CERA includes a minor annual review and a major review conducted every three years. 

The MEMPC develops treatment plans as part of the MEMP to address high and extreme risks, seeking 
external contributions from local responder agencies or subject matter experts as required. The MEMPC 
monitors progress of treatment plans. 

The CERA process depends in part on the contribution of members of MEMPC. Councils reported variable 
attendance and preparation from community groups and responder agencies. This can result in poorly 
informed risk assessments as the relevant subject matter expertise is not consistently available. IGEM 
also noted treatment plans were not consistently developed for high and extreme risks. 

Hazardous materials pose a risk in Victoria (Image: Upper Ferntree Gully Fire Brigade) 
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BOX 2: SAFER TOGETHER CASE STUDY 

The VBRC's investigation of the causes and responses to the devastating and tragic 2009 Victorian 
bushfires brought significant changes in the state's emergency management arrangements, including 
land and fuel management. 

At that time the VBRC recommended a hectare-based performance target as the best measure for 
bushfire fuel management. The efficiency and effectiveness of the hectare-based approach was later 
questioned by many considering the changes in the communities, environment and fuel management 
science. 

The outcomes of IGEM's Review of performance targets for bushfire fuel management on public land 
and the independent investigation of the 2015 Lancefield-Cobaw fire prompted a change in the state's 
bushfire fuel management practices. The government responded to the independent investigation and 
the IGEM review with the release of Safer Together: A new approach to reducing the risk of bushfire in 
Victoria.82  

Safer Together is a policy approach to bushfire management that considers the full range of options to 
manage bushfire risk across public and private land, and across prevention, preparedness, response, 
and recovery activities.  

This new direction is being implemented over five years (2015 to 2020) and seeks to ensure that fire and 
land managers and the community work as one to reduce bushfire risk, leading to safer communities, 
thriving rural economies and healthy environments for current and future generations. 

The state invested $273.3 million to implement Safer Together to reduce the impact of bushfires on 
Victorian communities. This is described as a state-funded project between CFA and DELWP. 

The Safer Together policy adopts the recommendations from the IGEM Review of performance targets 
for bushfire fuel management on public land including the move from a hectare-based to a risk 
reduction fuel target. 

In 2018 IGEM reported that DELWP had already completed the implementation of, or transitioned to 
business as usual, all recommendations arising from the independent investigation. Completion of 
these recommendations concludes IGEM's monitoring and reporting of all recommendations from the 
review and the independent investigation.83 

While managing bushfire risk is a challenging task, the transition to a risk-based planning and 
performance measurement to reduce bushfire risk is a significant step in Victoria's emergency 
management reform, and an important contribution to the continuing protection of the Victorian 
community and our environment. 

There are, however, concerns that have recently surfaced about the outcomes and effectiveness of 
Victoria's fuel reduction management program under Safer Together.   

Community survey respondents and other community groups discussed concerns relating to the 
effectiveness of Victoria's fuel reduction management program under Safer Together and the frequent, 
intense planned burns to reduce fuel.  

Their concerns included the growth of flammable vegetation following planned burns, worrying impacts 
on community health from the amount of smoke from frequent planned burns – in some cases 
threatening lives by creating adverse cardio-vascular, respiratory, and pregnancy issues. Further, while 
fuel reduction is now being conducted under a 'risk reduction' approach, the community is concerned 
about the remote areas of forested land being burnt at high intensity on regular 5–10 year intervals as 
this schedule is below the tolerable fire intervals of many ecosystems. The areas burnt by fires are not 
being accommodated into planned burn targets, and therefore many more hectares are burned in 
excess of Safer Together's stated targets.    

Communities and some stakeholders are also concerned that the large areas of forests now being 
burnt is giving many communities and individuals a false sense of fire security, thereby compromising 
an effective personal fire plan such as a preparedness for timely evacuation on high fire danger days. 
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Work conducted as part of the Safer Together program received mixed feedback from sector 
stakeholders and community survey respondents. A range of stakeholders saw the benefits offered by 
the community-centric cross land-tenure approach but felt the single hazard focus limited the 
program's effectiveness. Based on feedback received by IGEM, Safer Together works well in areas 
where meaningful community engagement has occurred and is less effective in areas where the 
community is not collectively on board. This is due to the requirement to undertake fire reduction 
across a continuous area, which in many cases requires all relevant landholders to participate for 
effective fuel reduction works to occur. 

Igniting a planned burn (Image: Forest Fire Management Victoria) 

 

 Victoria's critical infrastructure resilience arrangements 
The health, safety and prosperity of the Victorian community are reliant on services supported by certain 
infrastructure. Emergency events – whether natural or human-induced pose a risk of disrupting the 
ability of critical infrastructure to deliver essential services to the community. Furthermore, the complex, 
interconnected and often interdependent nature of critical infrastructure in modern society increases the 
risk of a disaster-causing systemic failure. 

Assessing the effectiveness of Victoria's critical infrastructure resilience arrangements is outside the 
scope of this review. However, many stakeholders discussed the amount of reform that has occurred in 
relation to these arrangements. As a result of this feedback IGEM has chosen to include this section, to 
provide a description of the current arrangements and their implementation across Victoria. 

In July 2015 emergency risk management arrangements for critical infrastructure resilience (the 
arrangements) came into effect in Victoria to broaden the focus of critical infrastructure resilience 
activities from terrorism-protection to consider all potential hazards whether natural or human-induced.  
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The arrangements include: 

• Part 7A of the 2013 EM Act 

• the Emergency Management (Critical Infrastructure Resilience) Regulations 201584 

• the Ministerial Guidelines for Critical Infrastructure Resilience85  

• the Critical Infrastructure Resilience Strategy.86 

The vision for the arrangements is to limit disruption to the supply of essential services to the Victorian 
community.  

According to the Critical Infrastructure Resilience Strategy, while primary responsibility for critical 
infrastructure resilience rests with infrastructure owners and/or operators, the community expects that 
government will take appropriate measures to ensure that owners and/or operators are managing their 
risks and that vital service delivery is not interrupted. 

Under the arrangements, EMV has the lead role in maintaining and coordinating whole-of-government 
strategy and policy for critical infrastructure resilience to ensure a consistent but flexible approach for 
emergency risk management across the eight critical infrastructure sectors. 

Portfolio departments provide the primary interface between government and critical infrastructure 
owners and/or operators (see Table 2). DPC has the lead role in government strategy and policy 
development for counter-terrorism and VicPol is the control agency for terrorism and other human-
induced deliberate threats to critical infrastructure. 

Table 2: Critical infrastructure sectors and respective portfolio department as at November 2019 

SECTOR PORTFOLIO DEPARTMENT 

Energy Department of Environment, Land, Water and Planning 

Transport Department of Transport 

Water Department of Environment, Land, Water and Planning 

Banking and finance Department of Treasury and Finance 

Communications Department of Jobs, Precincts and Regions 

Food supply Department of Jobs, Precincts and Regions 

Government Department of Premier and Cabinet 

Health Department of Health and Human Services 

 

The arrangements recognise that emergency events cannot always be prevented. Therefore, it is 
important that government works collaboratively with industry to build the resilience of critical 
infrastructure to all potential hazards. 

Reducing risk and building resilience 

The arrangements outline a range of activities to be undertaken in collaboration by government and 
industry with the aim of reducing risk and building the resilience of Victoria's critical infrastructure. 

The key activities include: 

• Assessment of energy, transport and water infrastructure by the relevant minister to determine their 
criticality. 

• Owners and operators of critical infrastructure assessed and designated as vital (referred to under 
the 2013 EM Act as responsible entities) to undertake four activities under a Resilience Improvement 
Cycle – preparing and submitting a statement of assurance to government; preparing an emergency 
risk management plan; developing, conducting and evaluating an exercise; and conducting an audit 
of emergency risk management processes. 
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• Sector Resilience Networks, chaired by the relevant portfolio department and attended by 
representatives from industry, which aim to improve the resilience of the sector's critical infrastructure 
assets and operations through joint planning, information sharing and reporting to government. 

• Development of a Sector Resilience Plan by each Sector Resilience Network to provide government 
with the status of, and continuous improvement arrangements for, each critical infrastructure sector's 
overall resilience. 

• An All Sectors Resilience Network Forum, comprising members from all eight Sector Resilience 
Networks, to be convened regularly to highlight interdependencies between sectors and increase 
understanding of cross-sectoral vulnerabilities. 

• Development of an All Sectors Resilience Report by EMV (through the Risk and Resilience Sub-
Committee of SCRC) to brief the SCRC and minister on the resilience of Victoria's critical 
infrastructure to assist the SCRC to determine if any further actions by portfolio departments are 
required. 

IGEM's assurance role  

Under the 2013 EM Act, IGEM has a responsibility to monitor, review and assess critical infrastructure 
resilience at a system level. 

Since 2015 IGEM has monitored the implementation of the arrangements, assessed incremental 
improvements and identified improvement opportunities through a continuous improvement lens.   

IGEM's detailed observations and findings have been made publicly available through: 

• Critical Infrastructure Resilience – Implementation Progress Report 2016 (2016 Report)87 

• Critical Infrastructure Resilience – Implementation Progress Report 2017 (2017 Report).88 

In the 2017 Report IGEM found that – overall – government organisations were working collaboratively 
with their respective critical infrastructure sectors in implementing activities in line with the intent of the 
arrangements. Examples of good practice observed by IGEM include: 

• Sector Resilience Networks being used as a safe environment for information sharing about risks, 
interdependencies, near misses, lessons from recent incidents, exercises and national and 
international developments 

• some responsible entities moving away from exercising for only compliance purposes, towards 
stretching capacity and stimulating learning and improvement by: 

− withdrawing the usual incident management team (IMT) or key team members from the exercise 
so that reserve capacity could develop 

− from one year to the next, advancing from a discussion exercise into functional exercising, 
incorporating elements of field exercising 

− inviting responder agencies and emergency managers to not only observe exercises but to play 
their role, which promotes greater shared understanding of role, responsibilities and expectations 

• cross-sector exercises designed and planned through Sector Resilience Networks to explore cross-
sector dependencies, engage owners and/or operators of critical infrastructure and build 
relationships 

• government supporting industry through the delivery of briefings and workshops to build 
understanding of Victoria's emergency management arrangements. 

IGEM has also identified numerous system-level opportunities for improvement around coordination, 
measurement and reporting, and resourcing that if implemented, should contribute to the continuous 
improvement of the arrangements. 

Moving forward, IGEM will transition from monitoring the implementation of the arrangements into an 
approach which monitors and assesses the efficiency and eventually effectiveness of the arrangements. 
This transition enables IGEM to more closely align its assurance focus with its legislative objective to 
monitor, review and assess critical infrastructure resilience at a system level.  



82 

IGEM's publicly available Critical Infrastructure Resilience – 2018 Report sets the foundation for – and 
makes transparent – IGEM's future assurance approach for Victoria's critical infrastructure resilience 
based on the vision of and the activities under the arrangements.89 

 Consequence management 
The 2013 EM Act established consequence management as a responsibility for the EMC in major 
emergencies.1 It encourages a broader, strategic and collaborative approach to emergency management.  

Consequence management is the mitigation, preparation, response and management of the broader 
direct and indirect consequences of a specific incident.90 It relates to activities during all phases of 
emergency management to minimise the likelihood and magnitude of cascading emergencies and 
emerging consequences. The approach has strong implications for recovery as it can inform recovery 
planning and allow those involved in recovery to prepare for the potential consequences of the 
emergency. 

IGEM conducted a review that comprehensively evaluated consequence management and found a 
strong support for – and adoption of – the approach.91 IGEM found there to be different understandings 
and applications of consequence management across the sector, but an overall appreciation of the way 
the wider ramifications of an incident are considered. 

During an incident consequence management is formally adopted through the State Consequence 
Management Cell under the supervision of the State Consequence Manager. The State Emergency 
Management Team (SEMT) includes representatives from a wide range of organisations (responder 
agencies, government and community service organisations) who also provide significant consequence 
intelligence and can activate consequence management strategies based on the nature of the current or 
potential incident.  

In practice, SCRC also consider the strategic and long-term consequences of emergencies and provide 
this advice to ministers. Whole-of-government arrangements may be activated when there is a need for 
close coordination at the ministerial and senior official level due to the severity and complexity of 
consequences associated with the emergency.59 

While consequence management is currently a formal state responsibility, the approach has been 
adopted across all tiers of operational control and levels of government. While positive, it is important to 
ensure consistency of approach across organisations so that consequence plans and reports can be 
shared and integrated throughout the sector. 

In recent events control agencies have incorporated consequence management into the IMT. For 
example, MFB used the PESTLE strategy (political, economic, social, technological, legal and 
environmental) to identify consequences of the West Footscray factory fire in 2018. A consequence 
coordinator was also appointed in a Deputy Incident Controller role.92  

The reports and plans generated in consequence management are not considered to be a practical 
means by which to provide strong and validated intelligence to SEMT and broader government. However, 
they do inform decision-making in SCT, SCOT, the State Relief and Recovery Team and other recovery 
planning committees. The government has committed to recommendations previously made by IGEM to 
improve the outputs of consequence management to ensure there is a consistent approach.93 This will 
help to ensure the outcomes of consequence management are valuable and reflect the broad interests of 
the state. 

Sector organisations have invested significantly in consequence management training. The providers of 
the Executive Consequence Management course – the Barrington Centre –reported a marked increase in 
annual training places. It also noted an increase in the range of organisations sending personnel for 
training – extending initially from high-level managers in key sector organisations to a broader 
representation from councils, non-traditional sector organisations and the private sector. 

Consequence management and interoperability are closely related, as both approaches support the 
sector's mission to 'work as one'. Consequence management requires organisations to work together and 
collectively prioritise risk and consequence to drive strategy and operations. Consequence management 
is also a reflection of the inclusion of 'consequence' in the six Cs that extends the remit of the sector 
beyond the traditional command, control and coordination mechanisms of emergency and incident 
management. 
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In the context of overall reform in the sector, stakeholders commented that the changes related to 
consequence management constituted a substantial and positive shift in thinking across the traditional 
responder agencies.  

Responder agencies who had previously focused on responding with limited consideration of the wider 
ramifications of the emergency are now incorporating consequence management into IMTs. Changes led 
by EMV to coordinate a consistent approach and meaningful outputs will facilitate continued 
improvement of consequence management in Victoria. 

So again, in the past it was just, 'Go and deal with the fire and put it out' … Whereas now from a 
strategic point of view, and even at the incident level when we're managing the specific incident, it's all 
about thinking about consequence, and that's front of mind in terms of impact on community and in 
terms of how that informs our strategy to deal with whatever we're dealing with.  

Stakeholder quote. 

 Risk and consequence in Victoria 
The state-wide risk assessment in Victoria is currently out-dated as it does not reflect many recent 
changes in the community and the changing risk profile of Victoria. However, there is a well-established, 
place-based risk assessment process developed through CERA. 

IGEM acknowledges a growing maturity in the sector's capability to consider the broad consequences of 
an emergency, which is an important development. This capability would provide a valuable contribution 
to the state-wide risk assessment. Updating the risk assessment supports Victoria's commitment to the 
Sendai Framework for Disaster Risk Reduction 2015–2030 and the Natural Disaster Risk Reduction 
Framework. 

Current risk assessments focus on hazards and potential emergencies. However, there are inherent 
vulnerabilities in the sector and community. Some of these can be identified through CERA, others may be 
identified through consequence management thinking. The sector has conducted capability and 
capacity needs assessments that could also be used to identify sector-based risks (see Section 6.3, page 
136). Understanding current or future capability and capacity gaps in combination with hazards and their 
extensive consequences would provide a well-informed approach to risk assessment in Victoria. 

 

  

Recommendation 2  

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria – in collaboration with the community and emergency management sector: 

a) updates the 2012–13 State Emergency Risk Assessment to include strategic and operational 
elements of emergency management. This should consider: 

• the place-based risk assessment developed through the community emergency risk 
assessment process 

• consequence management capability across the sector 

• existing risk models for natural and human-induced hazards.  

b) provides guidance and support for the sector on how to incorporate the updated risk assessment 
in emergency management planning, policy development, decision-making and assurance 
activities. 
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BOX 3: CLIMATE CHANGE AND THE EMERGENCY MANAGEMENT SECTOR 

The government recognises climate change as one of the most critical threats to the future wellbeing 
and prosperity of Victoria.94 There have already been changes in Victoria's climate including increased 
frequency of extreme heat events and extreme fire weather days, increased heavy rainfall days, greater 
severity of droughts, and lengthening of the fire season. These trends are projected to continue, with 
increased risk of heatwaves, bushfires and floods in Victoria.95  

Climate change is also associated with increased and more diverse environmental risks, and human and 
animal health hazards such as algae blooms, mosquito-borne diseases and food security issues.96 
Changes in human behaviour and the built environment associated with climate change are also likely 
to directly and indirectly increase emergency risks.97 

There is a financial and human cost of climate change and its impact on natural hazards. The economic 
cost of bushfire is projected to rise from an average of $172 million per year in 2014 to $378 million per 
year by 2050.98 Without a significant change in behaviour, there will be an additional 6214 deaths by 
2050 from heatwaves caused by climate change in Victoria.99 

The changing climate is creating a risk profile that is associated with a greater frequency and severity 
of natural hazards and emergencies occurring simultaneously.95 The sector is already managing a 
longer and more intense fire season, and more extreme heat and storm events.95  

Climate change is real and it's having an impact on our emergency services. 

Former Minister for Emergency Services, James Merlino, 16 May 2018. 

The capacity of the sector to respond to both Class 1 and Class 2 emergencies will be challenged by 
climate change. Cascading and compounding consequences of emergencies will increase as more 
people rely on essential services such as electricity and water. Longer and more severe emergencies are 
likely to result in higher levels of staff and volunteer fatigue and increased demand on equipment and 
infrastructure. Globally, there are implications for reciprocal resource sharing as the fire seasons in the 
Northern and Southern hemispheres increasingly overlap.  

In 2009 the VBRC found that climate change projections needed to be factored into all areas of 
emergency management, and specifically emphasised the need to consider climate change in land use 
planning, bushfire risk mapping, fuel load management and workforce capacity.5 

In Victoria, actions to address the causes and effects of climate change have become increasingly 
formalised and aligned across all government portfolios, including the sector.  

EMV initially led the Victorian Emergency Management Climate Change Program.100 This was a 
coordinated sector-wide initiative to develop a common understanding of climate change and its 
implications, incorporate climate change projections into planning at state, regional and municipal 
levels, and work with individual agencies and critical infrastructure providers to improve climate change 
adaptation and mitigation. In December 2016 the ESLG agreed to establish an Emergency Management 
Climate Change Working Group.101 

Under this program, EMV hosted several forums among sector organisations and participated in 
collaborations such as the Australasian Fire and Emergency Services Authorities Council's (AFAC) 
National Climate Change Working Group. 

In 2017 the program conducted the Climate Change Readiness Assessment for Emergency Management 
Agencies to develop a baseline understanding of the actions planned and being undertaken by CFA, 
MFB, DELWP, Forest Fire Management Victoria (FFMVic), VICSES, LSV and the Emergency Services 
Telecommunications Authority (ESTA). Results of the survey indicated that most organisations were 
aware of the implications of climate change and had begun to broadly explore mitigation and 
adaptation strategies, but had not implemented organisation-wide climate change programs of work or 
policy.102  

DELWP is the lead organisation for the whole-of-government climate change program based on 
Victoria's Climate Change Framework94 and Victoria's Climate Change Adaptation Plan.98 Both 
documents recognise the significant risks associated with climate change and note the leadership role 
for state government in emergency management. The government has also committed to update the 
state-level emergency risk assessment. However, the most recent version was published in 2014 (see 
Section 4.5.1, page 76).103 
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Greenhill Lake, Victoria (Image: Shutterstock) 

Since 2014 the sector has commenced several programs that explicitly consider the effects of climate 
change, including Safer Together104 and the Floodplain Management Strategy.105 EMV also advised IGEM 
that it is encouraging all portfolios of sector-wide work to consider climate change risk and adaptation.  

In 2017 the government introduced the Climate Change Act 2017 that requires all departments to 
consider climate change and, in some cases, make tangible commitments to climate risk management 
practices.106 Overall, the actions directed towards the sector require preparation and planning for severe 
climate events that are likely to increase the frequency and severity of Class 1 and Class 2 emergencies. 

In 2018 EMV was no longer able to fund a climate change leadership role and started to act as a 
facilitator for the sector to connect sector organisations to the state-wide program. Previous plans were 
to act on the readiness assessment and assist sector organisations to report on climate change pledges 
as per the Climate Change Act 2017.106 

The sector has increased its awareness of climate change, which reflects the broader shift across 
government. Stakeholders recognise that the concept of shared responsibility and many of the sector's 
current capacity issues are increasingly important in the context of climate change. This has been 
recognised in some hazard-specific plans such as the Heat Health Plan for Victoria that provides advice 
for state, regional and municipal tiers of government.107 

IGEM saw evidence of organisational awareness-raising initiatives and programs to reduce emergency 
risk in general that are applicable to climate change mitigation and adaptation. For example, MFB is 
currently collaborating with New Zealand to develop guidance for conducting a climate change focused 
risk assessment and DELWP has led a pilot initiative in the water sector to improve planning for the 
current and future impacts of climate change.108  

As Victoria prepares for future emergencies, the likelihood of more severe and frequent emergencies 
due to climate change needs to be a central consideration. A coordinated approach across the sector is 
needed for risk management initiatives to be most effective.  

  

Observation 4 

The Inspector-General for Emergency Management (IGEM) observes that the emergency 
management sector will be increasingly challenged by climate change and urges a centrally 
coordinated approach to managing risk and preparing for the increasing demands on the sector. 
IGEM notes the findings in the Review of 10 years of reform in Victoria's emergency management 
sector are likely to become increasingly relevant as climate change progresses and emergency risks 
increase. 
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preparedness 

 
 
 
CHAPTER SUMMARY: COMMUNITY PREPAREDNESS 

What did community preparedness look like in Victoria in 2009? 

There has always been a strong focus on bushfire and flooding preparedness across the state. Victoria's 
Stay or Go policy was internationally recognised as leading practice for bushfire preparedness and relied 
on people having a strong understanding of bushfire conditions and preparedness actions. 

Overall, the sector adopted a top-down approach to community preparedness. Sector organisations 
frequently engaged with communities through education and awareness programs but were supportive 
of community-focused preparedness initiatives. While community service organisations and health 
service providers supported vulnerable people before, during and after emergencies, there was no 
consistent or comprehensive strategy in place.  

Emergency services worked together in a limited capacity to develop hazard-specific systems for 
information and warnings. Both the sector and the community reported that information and warnings 
were not consistently issued in a timely manner. 

Major changes in the past 10 years 

Since 2009 several key initiatives have been introduced to support community preparedness including: 

• a growing focus on community-centred engagement strategies 

• the implementation of CBEM  

• the formal inclusion of a wider range of community service organisations in preparedness initiatives 

• the application of the Vulnerable people in emergencies policy and Vulnerable Persons Register 
(VPR) 

• a centralised emergency information and warning system for all classes of emergencies 

• the regulation and establishment of last resort bushfire shelter options including Community Fire 
Refuges (refuges), Neighbourhood Safer Places (NSP) and private shelters. 

What does community preparedness look like in Victoria in 2019? 

There is a strong acknowledgement that community-centred or community-led initiatives are most 
successful in increasing emergency preparedness and engagement. Engagement strategies are typically 
hazard-specific but there are good examples of 'all emergencies' approaches to community 
preparedness initiatives.  

There are arrangements in place to support vulnerable people in emergencies and considerations are 
made in community preparedness initiatives to cater to diversity and vulnerability. 

The Public Information Section is now an independent function of incident management and information 
and warnings is a specific unit of the function. VicEmergency provides a centralised information and 
warning system that provides timely and tailored information through a variety of channels. It can be 
used for all types of emergencies and allows a greater amount of information and advice to be provided 
to communities. 

Victoria has established and regulated several bushfire shelter options for those living in high bushfire 
risk areas. These are not frequently used and should be considered as a last resort alternative for leaving 
early in high risk conditions. 
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5.1 Background 

All Victorians have a role in preparing for emergencies.  

Community preparedness relates to the level of awareness that individuals and communities have of 
their emergency risks and the actions they have taken to mitigate or manage those risks. Community 
preparedness requirements vary with individual and community location, socio-demographic 
characteristics, and how people interact with their natural and built environments. 

The sector has a role in supporting the community to ensure individuals, households and businesses 
understand emergency risks, have planned for those risks, and know what to do when an emergency does 
occur. However, being adequately prepared for emergencies relies on individuals taking appropriate 
steps to prepare themselves and others in their communities.  

With the changes occurring in emergency management the sector also has a responsibility to connect 
and build relationships with the community and to integrate community knowledge into decision-making 
related to emergency management. 

Communities and individuals are expected to be aware of their emergency risks and be prepared to 
respond to those potential hazards. When an emergency event does occur, the sector will engage in a 
targeted manner to provide specific information and advice that the community is expected to follow to 
enhance their safety. 

The sector recognises that risk and communities are dynamic constructs. As such, community 
preparedness is contextual and will fluctuate as communities change and as different risk profiles 
emerge.  

This chapter will focus on the major changes in community preparedness for all emergencies regardless 
of location and demographics.  

 History of community preparedness 
Victorians have always been encouraged and supported to prepare themselves and their property for 
emergencies. People living in areas with a high risk of emergencies have a long history of preparing for 
these events.  

The changing nature of communities and the way in which they interact with natural and built 
environments has increased the need to prepare them for a broader range of emergencies in locations 
that were previously not considered to be high-risk areas. Furthermore, the sector and community now 
have greater awareness of emergency risks and there is a growing interest and capability to mitigate and 
prepare for a broader range of emergencies. 

The VBRC highlighted the application of shared responsibility to community preparedness activities. 
Shared responsibility in preparedness and community resilience-building was also a fundamental 
component of the NSDR that was released in 2011. 

The VBRC found that community preparedness for major bushfires was inadequate and that the sector's 
preparedness actions were not tailored to the needs of the Victorian community. The VBRC 
recommendations broadly aimed to improve community bushfire education, shared responsibility in 
preparedness and public information and warnings.  

The VFR identified similar problems and suggested that the VBRC recommendations about community 
engagement and preparedness needed to be applied to all emergencies. In addition, the VFR 
recommended that the sector facilitate community-led planning to foster greater preparedness and 
resilience. 

The White Paper echoed the VFR's recommendation about community-led planning. It also called for a 
more consistent approach to community engagement.  

Fostering greater community consultation and collaboration was implicit in those reforms and became a 
higher priority following the Hazelwood mine fire, where it was apparent the sector was not effectively 
communicating with the community or gaining their trust. The Hazelwood Inquiry highlighted the need for 
a dedicated strategic public communications function and greater investment of resources into 
community engagement activities. 
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This chapter will address three key areas of reform related to community preparedness: 

• community engagement – activities designed to increase awareness, provide information and 
education, seek feedback, collaborate, or facilitate community action 

• information and warnings – messages provided to the community through television, radio, internet 
and other channels to warn them about potential and imminent emergencies and provide 
information on their safety options  

• evacuation and shelter – the shelter options that have been developed and regulated that include 
leaving your home to shelter in a safer place in the local area or leaving the area during high-risk 
periods. 

5.2 Community engagement 

The sector historically informed the community about hazards and emergency management through 
awareness and education programs. Sector organisations engaged with communities individually about 
specific hazards. Prior to 2009, community engagement was largely limited to the bushfire and flood 
education programs run by CFA, Department of Sustainability and Environment (DSE, now DELWP) and 
VICSES respectively. 

During the past decade the sector has strived to increase community participation in emergency 
management by increasing its community consultation, fostering collaborations, and promoting 
community-led planning. The intention was to encourage adoption of the shared responsibility principle 
and build community resilience.  

Expanding and improving community participation in emergency management required the sector to 
progress its community engagement capability and capacity. That was recognised in the White Paper, 
which proposed that the sector develop a 'consistent best practice approach to delivering community 
awareness, education and engagement activities'. 

The Australian Institute for Disaster Resilience (AIDR) and the Victorian Auditor-General's Office (VAGO) 
Better Practice Guide on Public Participation in Government Decision-making both advocate using the 
IAP2 Public Participation Spectrum to guide best practice in community engagement.109, 110 The 2016 IGEM 
Review of connecting with and preparing communities for major emergencies in Victoria recommended 
that the sector follow the advice in the VAGO guide.111 Accordingly, EMV has adopted the IAP2 spectrum in 
its 2018 Stakeholder Engagement Strategy64 as have other organisations such as CFA and DEWLP. DPC 
has a key initiative in its 2018–2022 strategy on improving public participation in government decision-
making. 

The IAP2 spectrum distinguishes between different levels of public participation including informing, 
consultation and collaboration (Figure 4, page 65).  

The sector's education programs typically adopt an 'informing' level of public participation. Reforms to 
community engagement aimed to promote the principle of shared responsibility by increasing 
opportunities for meaningful contribution from the community. 

Finding 13 

The Inspector-General for Emergency Management finds there has been an increase in community 
engagement activities across the emergency management sector. However, community engagement 
is not coordinated and there is an opportunity to better leverage local knowledge within communities, 
community service organisations and councils. 
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This section of the review will focus on reform in: 

• awareness and education 

• community consultation and collaboration 

• community-led planning 

• community service organisations and councils 

• emergency preparedness for vulnerable people. 

CFA Community Safety presenter hosts a street meeting (Image: CFA) 

 Awareness and education  
Knowledge is crucial for people to make informed decisions that protect their lives and property when an 
emergency event occurs. Education provides individuals and communities with that knowledge. 
Community education programs and campaigns aim to improve community preparedness and safety by 
increasing awareness of emergency risks and stimulating changes in individual and community 
behaviour.   
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Research prior to the 2009 Victorian bushfires emphasised the importance of community-centred 
education. The 2005 Australasian Fire and Emergency Services Authorities Council Position Paper on 
Bushfires and Community Safety, which was adopted as Victorian policy, outlined that the management 
of bushfire risk was a shared responsibility of government, householders and land managers. It stated 
specifically that: 

Householders need to be allowed and encouraged to take responsibility for their own preparedness 
and safety in bushfires. Fire agencies should support and assist the community to manage and 
prepare for bushfire, and encourage people to understand fire and to take actions necessary for their 
own protection and safety. 

Education of the community should foster a sense of partnership between residents, neighbours, land-
owners and managers, fire agencies and government in terms of bushfire risk management and 
response. Householders should be provided with knowledge and skills to enable them to prepare 
themselves and their property adequately to survive a bushfire, and to enable them to decide whether 
or not they will remain with their property if a bushfire threatens.  

Position Paper on Bushfires and Community Safety, 2005.112 

Prior to the 2009 Victorian bushfires, the sector had a top-down approach to community education that 
involved distribution of generalised emergency information and provision of advice about how to prepare 
for an emergency. That top-down approach assumed that people considered the information they 
received, interpreted it as intended, and used it to make decisions and take appropriate actions to 
prepare for and respond to emergencies.113 However, research and experience since the 2009 Victorian 
bushfires have indicated that the traditional approach to education has not had the desired outcome.  

The VBRC and subsequent reviews and inquiries emphasised that a revised approach to community 
education was needed. 

The VBRC found that the bushfire education strategy at the time did not enable community members to 
make informed decisions and recommended that the government revise its approach to bushfire safety 
education. The intention was to provide the community with more realistic information about the extreme 
danger of bushfires, including the potential for loss of property and life. The VBRC recognised that an 
education strategy needed to be part of a broader and more comprehensive approach to community 
engagement.  

In 2011 the VFR recognised the value of education programs and recommended that the government 
provide a community education program to inform communities and households about their flood risk, 
and that core funding be allocated for the ongoing delivery of the program.6 

Following the VFR, the Hazelwood Inquiry and Thunderstorm Asthma Review both made similar 
recommendations regarding the provision of appropriate education to the community. The 
Thunderstorm Asthma Review highlighted the importance of embedding emergency education into a 
range of settings, including the workplace, schools and childcare.78 

The Australian Government's 2011 NSDR stated that all levels of government have a role in building 
community resilience to emergencies by '…having clear and effective education systems so people 
understand what options are available and what the best course of action is in responding to a hazard as 
it approaches'. One of the priority outcomes of the NSDR states that 'risk reduction knowledge is included 
in relevant education and training programs, such as enterprise training programs, professional 
education packages, schools and institutions of higher education'.30 

The White Paper supported the NSDR and reiterated that the traditional top-down approach to 
emergency management needed to be changed to a more localised, community-centred approach. The 
White Paper affirmed that a consistent and best practice approach to community engagement and 
education was needed. Consequently, the SAP incorporated many of the best practice principles of 
community engagement and education, including community profiling and the identification and 
development of community leaders.  
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The SAP 2016–19 recognised the growth of the sector and the incorporation of a greater range of hazards, 
such as water-based emergencies into the spectrum (for example beach and inland water drownings, 
recreational boating accidents). A new action was included in the SAP 2016–19 that focused on developing 
innovative approaches to water safety and building community skills.  

The IGEM Review of connecting with and preparing communities for major emergencies examined two 
key emergency education programs being delivered at the time: the CFA Bushfire Safety Program and 
the VICSES FloodSafe Program. The review found that both programs had many strengths such as 
evidence-based decision making and a demonstrated effectiveness. The review also outlined a set of 
criteria for best practice in community education and engagement programs.  

Leading practice in community education aims to understand and strengthen social capital, and involves 
a well-informed and engaged community that participates in program design and implementation. These 
principles need to be evidence-based and supported by effective monitoring, evaluation and continuous 
improvement.111 

Many community education programs in the past had limited effectiveness because they were largely 
restricted to activities at the 'inform' level of public participation (brochures, media campaigns) or the 
'consult' level (surveys, community meetings). According to the IAP2 Spectrum of Public Participation, 
both informing and consulting activities involve limited interaction with those receiving the information or 
being consulted. There is limited opportunity to discuss the information, or for those providing the 
information to confirm understanding or acceptance of the material.110 

Community education necessarily involves dissemination of information about emergency risks and 
preparedness activities. However, providing generalised information does not guarantee that the 
community will interpret and respond to the information as the sector intended, because communities 
are diverse groups of people with different educational needs. In 2010 the Commonwealth Government 
argued for public education information to be tailored to a specific locality or target group, since that 
approach may increase the likelihood that people will understand the information and be encouraged to 
undertake preparedness activities.114 

The VICSES Community Resilience Strategy 2016–2019 replaced the VICSES Education Strategy and 
provides guidance on a best practice approach to educating communities. It acknowledges that a 
greater understanding of community attitudes and the barriers and enablers for community education 
will ‘allow VICSES to engage, collaborate and connect with its targeted audiences to replace current 
preparedness behaviour and practices with community supported actions'.115 The VICSES Education 
Strategy is based on behavioural research and acknowledges that a substantial change in behaviour is 
not expected for at least three years. 

IGEM notes a number of positive emergency education outcomes when decision-making about program 
design and delivery was shared with the community – a bottom-up approach – rather than when a top-
down approach was adopted. In that approach the sector facilitates community learning rather than 
directing it, and education delivery can be tailored to local needs. This community-led approach to 
education is aligned with the principles of Community-Based Bushfire Management (CBBM) and CBEM 
(see Section 5.2.3, page 98). 

The CFA Community Fireguard Program is a good example of an education program that takes a 
comparatively bottom-up approach. A CFA facilitator helps groups of neighbours to collectively develop 
their bushfire safety plans. The program is run at the request of the community members. In 2015 there 
were approximately 1300 Community Fireguard groups in operation.  

In the course of the review, IGEM identified good examples of bottom-up emergency education activities 
that were initiated by community service organisations and councils, which are highlighted below. 
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Emerald Community House – building resilience from the ground up   

After the 2009 Victorian bushfires, Emerald Community House felt compelled to take the learnings from 
other communities and recognised the role it could play by building connections and empowering its own 
community to prepare for such an event.  

Building resilience in its community became the underpinning theme of the Emerald Community House 
programs and activities. Some of its activities are: 

• The Performing and Visual Arts in Emerald Festival – this is a grass roots community arts festival that 
has seen connections grow between 30–40 local community groups. Through working together, 
Emerald Community House has developed a knowledge of the equipment and other resources each 
community group owns – such as gazebos and generators – that can be used during emergencies. 
One of the goals of the festival is to 'build community stamina, creating strong working relationships 
that strengthen the community's reflexes to respond to natural disaster adversities and challenges'. 
Emerald Community House advised that one of the greatest innovations of this festival is that people 
don't realise that they are involved in a community resilience building activity.116  

• Bushfire Planning Workshops – the workshops provide fire safety training and are a requirement for 
parents of children enrolled in the Emerald Community House childcare programs. Emerald 
Community House recognised that many new families were moving into the area. This – coupled with 
the CFA identifying a lack of households writing bushfire plans – led to Emerald Community House 
initiating this program. It leverages the popularity of Emerald Community House's childcare services 
to increase the awareness and resilience to bushfires.  

• Proposed emergency management training for community members - Emerald Community House 
has put forward a training proposal to the Adult Community and Further Education Board to 
establish formal qualification pathways in emergency management at the community level. Aside 
from leading to increased knowledge in emergency management, the training could also increase 
employment opportunities for participants.  

Karen Emergency Preparedness  

The Karen community of the City of Greater Bendigo has increased from 200 to 2500 since 2009. A 
partnership between Bendigo Health and Community Services and the Resilient Communities and 
Inclusive Communities Team at the City of Greater Bendigo identified that new Karen arrivals had very 
little understanding of emergency risks. They were leaving the Humanitarian Settlement Program with a 
limited understanding of how to identify, plan for or respond to major emergencies. Bendigo Health and 
the council realised that more detailed, visual, user-friendly and culturally appropriate resources and 
information sessions were needed to support new residents.  

A project was developed with the following three phases: 

• reviewing existing materials and determining pre-existing knowledge 

• developing materials, resources and exercises  

• upskilling sector organisations to better understand the Karen community and the refugee 
experience.117 

The project aims to increase the capacity of the Karen community to prepare for and where possible 
prevent emergencies, and for ongoing integration of emergency preparedness into the Humanitarian 
Settlement Project.  

Callignee and Traralgon South Emergency Committee  

The Callignee and Traralgon South Emergency Committee aims to raise community awareness of local 
risks and develop community resilience. It uses a community-based approach to help local communities 
become aware of risks and prepare for emergencies.  

Each year the Callignee and Traralgon South Emergency Committee produces simple communication 
materials to engage with local communities. The committee has trialled a variety of approaches to 
increase understanding of risk and instigate preparedness actions. In 2019 – with the assistance of Herald 
Sun cartoonist Mark Knight – the committee produced a series of cartoons (see Figure 6, page 94) to 
encourage local community members to prepare for risks and have a 'Plan B'.118 
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Figure 6: Callignee and Traralgon South Emergency Committee bushfire preparedness cartoon 
(illustration by Mark Knight)  
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Children as educators  

The Stretton Report into the 1939 Victorian bushfires found that the best means of prevention and 
protection from bushfire was to educate not only adults but also school children. Furthermore, it stated 
that if a school program is in the 'dull lecture form of education [it] will fail'. The report suggested:  

…that in every school (the education of city children is as important as that of country children), fire 
prevention be made a real part of the curriculum and that the lessons in that behalf be given at the 
commencement of the summer season.  

Stretton Report, 1939.119 

The 2004 National Inquiry on Bushfire Mitigation and Management stressed the vital role of community-
based education programs, noting that a wider program of education was needed.120 The inquiry found 
that Australia needed a nationwide program of school and community bushfire education including the 
history of bushfires, how to prepare for them and how to survive them, with program effectiveness 
audited every five years. 

The VBRC noted that the suggestions of the 2004 National Inquiry on Bushfire Mitigation and 
Management had not been implemented. It further discussed how teaching school children about fire and 
fire safety would not only educate the children but also influence a wider network of parents, siblings and 
friends.121 

The VBRC recommendations included that Victoria lead an initiative to incorporate bushfire education 
into the national school curriculum and develop teaching and learning materials for Victorian schools. 
The SAP strengthens this with Action A4, calling for key partnerships to be formed and innovative 
approaches to educating children on disasters to be developed. 

By 2014 bushfire education was incorporated into the national school curriculum in both grade 5 and 
secondary school, and broadened to address a range of natural disasters, which reflected the move to an 
all emergencies approach to emergency management. A website was established as a learning resource 
for both educators and students. The website provides information for learners of all levels on bushfires 
and how to plan and prepare for, respond to and recover from them.122  

In 2014 the Disaster Resilience Australia-New Zealand School Education Network was established. This 
network includes representatives from education, emergency services, tertiary institutions, non-
government organisations and the community sector. It was established to encourage the development 
of disaster education in schools. Its major objectives are to develop a shared understanding of disaster 
resilience education in Australia and to facilitate that sharing of expertise between school communities 
and sector organisations.123 

Research has shown that child-centred disaster risk programs and practices can reduce risk and 
increase resilience in children, households and communities.124 Schools are also considered as a part of a 
wider trusted network of information, and often families will mirror their own bushfire preparedness on 
what the school has in place. The sector has developed a wide range of child-centred disaster risk 
reduction programs that vary in design and delivery. SAP Action A4 was marked as complete in 2018.125 

Most child-centred disaster risk reduction programs in Victoria have been project-based and could 
benefit from longer-term strategic design, evaluation and implementation monitoring.124 However, over 
the course of this review IGEM identified several examples of child-centred disaster risk reduction 
programs that have been extensively monitored and evaluated and showed positive progress towards 
the desired outcomes. Some examples of these programs are discussed below. 

Bushfire Ready Schools – Strathewen Primary School  

Strathewen, a small town located to the north of Melbourne, was devastated by the 2009 Victorian 
bushfires, 80 per cent of its buildings were destroyed, including the school. The town and the school have 
been rebuilt and the students, teachers and CFA have worked together to deliver a child-centred bushfire 
education program, which has been widely considered as an example of best practice.  

The program teaches the children how to calculate the fire danger rating themselves by measuring the 
dryness of leaves, humidity in the air and the wind speed. The children also create their own books and 
films that are then used to educate the wider community.  
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In 2017 the film If you care, stay aware, be prepared won a Resilient Australia Award. In 2019 the children 
presented at the AFAC conference to spread the word about what children can do when faced with a 
disaster.126 

Students presenting a workshop on map reading to the wider community of Strathewen  
(Source: Strathewen Primary School) 

Australian Red Cross Pillowcase Program 

The Red Cross Pillowcase Program was inspired by actions that occurred after Hurricane Katrina, where 
students at a local college were directed to pack their valued possessions into pillowcases prior to 
evacuating.  

The program is targeted at 8–10 year old children and aims to encourage children to prepare for an 
emergency by providing each child with a pillowcase to decorate themselves and start a personal 
emergency kit. The program is not hazard specific and has been implemented internationally.127  

The Red Cross has been implementing the program through schools nationally and has linked the 
program to the Australian school curriculum. The Red Cross has advised IGEM that the program has since 
been evaluated. 

Life Saving Victoria – Virtual Excursion 

LSV – in collaboration with CFA and AV – has used emerging technology as a method to deliver water 
safety and disaster resilience education and has commenced delivery using virtual reality headsets.  

Sector organisations often visit schools independently, which is time-consuming, resource intensive and 
limits the reach of the separate programs. The Virtual Excursion offers an engaging and interactive 
alternative, especially for those schools in more rural areas. It is a great example of three responder 
agencies collaborating to deliver a program.128 

Changes in community education 

The sector's overall approach to community education has been hazard-specific and delivered by 
individual agencies, rather than holistic and coordinated. Stakeholder commentary agreed that this 
approach is not working effectively. 

…they are all the same people you want to engage. But they know [agencies] are not talking to each 
other. So, when [agencies] go out there with those nice, beautiful brochures they go straight in the bin. 

Stakeholder commentary. 
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As the sector moves to an 'all-emergencies, all-communities' approach to emergency management, a 
more integrated and coordinated approach to community education is needed. Ensuring the community 
recognises the sector as a single, accessible entity can lead to improved community understanding of 
their own preparedness responsibilities and what they can expect from the sector. That alignment in 
understanding is fundamental to translating the shared responsibility principle into practice.129 

 Community consultation and collaboration 
Over the past 10 years community consultation and collaboration were recognised as key to achieving 
the goal of shared responsibility. However, the sector's historical top-down approach to emergency 
management made this difficult to achieve. Multiple reviews and inquiries after major emergency events 
highlighted that the top-down approach was disempowering communities. 

The VBRC and VFR observed that the lack of community consultation during the 2009 Victorian bushfires 
and 2010–11 Victorian floods meant that local knowledge was not used to assist decision-making in the 
IMT. This presented a barrier to providing a better emergency response service to the community and 
reduced the community's trust in the sector. Similarly, inadequate community consultation during 
recovery from the Hazelwood mine fire damaged the relationship between the sector and the Latrobe 
community. 

A recurring observation in reviews and inquiries following major emergency events has been that 
communities need the sector to engage with them early and to listen to and consider their feedback. The 
routine use of community meetings to listen to community feedback is a notable improvement in 
community consultation during emergency response for all emergencies. 

The VBRC recommended that local knowledge be incorporated into IMTs for bushfires in future. That led 
to the development of SOP J02.04 – Local knowledge – bushfire used by CFA, DELWP and MFB. Building 
on that, the VFR recommended that community members be able to provide information to an IMT during 
flood response. There has been no extension of the JSOP to increase its application to all hazards. 
However, IGEM was advised by stakeholders that work has started to extend J02.04 to all hazards. 

Recently VICSES has developed a Local Knowledge Policy that outlines how local knowledge will be 
accessed during flood response.130 Trusted community members will be pre-identified and used as 
'observers' during the response. The policy is in the early stages of implementation. 

Another recommendation by the VFR was that local knowledge be incorporated into all phases of 
emergency management, including as part of local planning. That led to the sector providing 
opportunities for community members to be involved in local planning through CERA, CBBM and CBEM. 

The CERA process is facilitated by VICSES and involves councils, subject matter experts from the sector, 
and community consultation. However, evidence received by IGEM during this review indicated that the 
CERA process rarely involves genuine or comprehensive community consultation. CBEM is a program 
facilitated by EMV as a way for the sector to collaborate with communities, particularly as part of local 
planning, but its implementation has similarly been hindered by barriers to community consultation and 
collaboration (see Section 5.2.3, page 98).  

CBBM is a bushfire management approach to reducing bushfire risk that involves the sector and 
communities working collaboratively to share knowledge, develop local solutions and make informed 
decisions. It is a partnership with CFA, EMV, FFMVic and councils as part of the Safer Together program. A 
criticism of the CBBM program is that it is focused on a single hazard. Nonetheless, it is a significant 
attempt by part of the sector to have a coordinated approach to community consultation. An important 
component of Safer Together is that staff have received training in community engagement, community 
development and facilitation skills, which is progressing the sector's capability and capacity to consult 
and collaborate with the community. This training was open to sector partners including councils.131 

Another notable program initiated by the sector to increase community consultation and collaboration in 
emergency management has  been the Environment Protection Authority Victoria (EPA) Victoria's Citizen 
Science program in the Latrobe Valley following the Hazelwood Inquiry.132, 133  

The implementation of the EMLA Act will require consistent representation from community 
representatives in municipal and regional emergency management planning committees. This is a good 
opportunity to facilitate a broader range of community consultation and collaboration opportunities (see 
Section 5.2, page 89 for a full description of the planning changes associated with the EMLA Act). 
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During stakeholder interviews a recurring theme was that emergency management needs to be 
embedded into other general community engagement activities. Councils and community service 
organisations are well placed to facilitate engagement activities in collaboration with other sector 
organisations (see Section 5.2.4, page 100). Introducing emergency management to communities in this 
way could be an enabler for more advanced community consultation and collaboration goals such as 
CERA and CBEM.  

A community that is already engaged with their local government around a whole range of issues is 
more likely to get to emergency management as one of them. So, if you have got a strong local 
community, a strong leadership group, and a strong voice, they will be engaged around a whole range 
of things, and emergency management just being one of them. 

Stakeholder quote. 

It's ridiculous to think that we're going to have everybody talking about emergencies all the time like 
we are, because they're not. They're busy doing whatever it is they do every day. So, we also have to be 
more mature in that to say okay, this is part of everyday community development and planning and 
other things that people do. And emergencies are now just part of that. That will probably have to be 
the most significant shift that we're only really getting to now. But it's taken these 10 years to do that. 

Stakeholder quote. 

 Community-led planning 

Increasing community participation in local bushfire planning is a long-standing aspiration. The Victorian 
Bushfire Inquiry following the 2002–03 bushfires led to the Integrated Fire Management Planning 
initiative and the associated ‘Living with Fire' Community Engagement Framework.134, 135 Those initiatives 
aimed to build community resilience by promoting the development of community networks and 
increasing community participation in bushfire management with a focus on local planning and 
relationship building. 

The VBRC recommended that the state do more to enable local bushfire planning to increase community 
preparedness. The VFR expanded on that by recommending that communities be encouraged and 
supported to establish their own local resilience committees and emergency plans with an 'all-hazards' 
focus. Subsequently, community participation in emergency planning was identified as necessary in the 
White Paper and the Hazelwood Inquiry, and has been incorporated into the SAP. 

There was strong consensus that communities that are cohesive and connected prior to an emergency 
have a better recovery experience than communities that are not. In the absence of outcomes and 
metrics, the only evidence of effectiveness is anecdotal rather than measured.  

In general, stakeholders believed that aspects of community engagement had progressed significantly 
since 2009. The participating councils are divided on the preparedness of communities. Some councils 
believed certain communities in their municipalities were more prepared while others were no more 
prepared than 10 years ago. 

We have unprepared people with a lot of information. 

Stakeholder quote. 

Finding 14 

The Inspector-General for Emergency Management finds community-led planning does not occur 
consistently across Victoria and has been most successful when it was initiated locally and 
spontaneously rather than formally implemented by the sector as part of Emergency Management 
Victoria's community-based emergency management program. 
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Community survey respondents advocated for a simplified model of emergency management in general 
and inclusion of local leadership and knowledge. They discussed a need for the sector to support 
community input and ensure local 'expertise is recognised and respected as essential elements of the 
future of emergency preparedness'. They also identified that a simplified model of emergency 
management would help community members with limited understanding of English or those with 
additional needs. Respondents strongly supported community-centred approaches to emergency 
management.  

Emergency management needs to occur locally (bottom up approach) given that's where they start - 
Local Governments are best placed to drive this, however, there needs to be strong, consistent, 
structured and agreed to commitment from all sectors (private, corporations, all levels of government, 
utilities) to play a part in emergency management and this need to be legislated. 

Community survey respondent.  

Community-based emergency management 

In 2010 the CFA launched Township Protection Plans that aimed to involve the community in local 
bushfire planning. However, efforts at community consultation were ineffective and the Township 
Protection Plans subsequently became Community Information Guides that were proforma templates 
maintained by CFA staff.136 

Later CFA launched a trial of a community-led planning program in multiple high-risk communities. A 
toolkit document was produced in 2014 to guide program facilitators. It contained practical advice and 
implementation steps based on community development principles and the IAP2 spectrum.137 That CFA 
program was later adopted by EMV and branded CBEM. Those programs aimed to increase community 
consultation and collaboration in locally based planning. 

EMV produced a CBEM Overview in 2016 that served as a vision statement to guide the sector's approach 
to community consultation and collaboration.138 Although producing a local community plan is a key 
intended outcome, the CBEM Overview does not incorporate material from the precursor CFA toolkit 
document. IGEM found no evidence of current training materials used within the sector for implementing 
CBEM planning. 

CBEM has been successful in a couple of locations where there was a pre-existing desire in the 
community to participate in emergency planning or recovery. CBEM was initially piloted in Harrietville at 
the community's request. The process was resource-intensive but was ultimately a successful 
collaboration resulting in a local community plan.139 Following a bushfire in Indigo Valley, a local recovery 
committee was established that initiated a collaboration with the sector. The CBEM approach was 
adapted to aid the community recovery process.140 

The key to the success of the programs at both Harrietville and Indigo Valley included having a motivated 
community who were well-engaged with each other, and committed and skilled facilitators to guide 
collaborative activities. Skilled facilitation was similarly noted as being an enabler during CFA's trial of 
community-led planning. 

Stakeholder commentary unanimously agreed that the receptiveness and ability of communities to 
undertake CBEM varies, and that successful collaboration between the sector and communities is 
dependent on the development of trusted relationships. The historical and ongoing lack of genuine 
community consultation by the sector has been a barrier to implementation of CBEM. 

Community-led planning in some communities may not succeed without strengthening their capacity 
and motivation. The sector has not succeeded in initiating CBEM without prior buy-in from the 
community.  

For example, EMV's efforts to apply the CBEM approach in Morwell following the Hazelwood mine fire have 
not been successful despite substantial resource allocation to the initiative. The Morwell community were 
already experiencing significant stress prior to the Hazelwood mine fire and were quite disconnected and 
mistrustful of government and council. Their motivation to invest in community-led planning initiated by 
government was minimal. 
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Other community-led planning 

Grassroots community-led planning has occurred in some places independent of EMV's CBEM program. 

East Gippsland Shire Council has been facilitating Local Incident Management Plans for communities in 
their municipality since 2010. Similarly, and more recently, Latrobe City Council started facilitating Local 
Emergency Management Plans. The communities lead the preparation of these plans with support and 
facilitation from council staff. The documents are flexible and can be tailored to reflect the community's 
needs and priorities. Those local plans are incorporated into the council MEMPs, which makes them 
accessible to IMTs during an emergency response. 

The success of these initiatives was partly facilitated by the community engagement and community 
development that councils undertake as part of their core business. 

Similarly, there are cases where community service organisations have facilitated grassroots emergency 
management initiatives. For example, Echo Youth and Family Services established the Ready2Go 
program that connects vulnerable community members with local volunteers who provide assistance on 
extreme weather days and for relocation in emergencies. 

Both the White Paper and past IGEM reviews have recommended that councils and community service 
organisations be included in local planning and that the sector use their expertise in building connections 
with communities. However, there is still inadequate sector collaboration with councils and community 
service organisations for the planning and delivery of community engagement activities. Changes 
associated with the EMLA Act may improve this in a planning capacity, but the collaboration needs to be 
extended to all preparedness activities. 

I don't think councils necessarily feel like they can be involved, because if their management is not 
proactive they're not going to be involved, because no one on the other side is yelling out to say, ‘How 
come there's no local government on the table?' 

Stakeholder quote. 

 Community service organisations and councils  
Community service organisations and councils provide a range of support services that many people will 
use at various times in their life. They provide a recognised and respected source of information and 
service delivery for a range of purposes that extend beyond emergency management. As such, these 
organisations are well-placed to support or lead community-led planning and other preparedness 
activities. 

Councils and community service organisations are also connected to a greater range of diverse and 
vulnerable communities and individuals and often have longstanding, trusted relationships with those 
groups. Community service organisations are embedded within the communities they support and are a 
critical component of social infrastructure, particularly for disadvantaged people. The community sector 
is highly skilled at working with people who are disadvantaged or vulnerable. 141, 142 

Both the VBRC and VFR recognised the significant role that councils and community service 
organisations have in community preparedness because of their existing community networks and 
interactions with people for a variety of purposes unrelated to emergency management. The VFR noted 
the significant contribution local organisations made to community preparedness and resilience building 
initiatives. 

During the 2009 Victorian bushfires and 2010–11 Victorian floods, local knowledge and community 
networks were under-utilised in the sector's preparedness activities and communications strategy. The 
White Paper suggested that the sector develop frameworks to support and empower local initiatives to 
guide community awareness, educations and engagement activities. 
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Greater involvement of councils and community service organisations 

EMV has coordinated a number of initiatives to formally include councils and community service 
organisations in community preparedness strategies. Further, MAV and Local Government Victoria (LGV) 
represent councils at the SCRC and its Sub-Committees, and VCOSS represents the collective body of 
Victorian community service organisations at the Sub-Committees. The Red Cross, Victorian Council of 
Churches Emergencies Ministry (VCC-EM) chapter and the Salvation Army have formal roles in 
emergency preparedness activities. The involvement of these organisations in the governance 
arrangements of the sector improves their ability to provide guidance related to community 
preparedness strategies. 

The Victorian Preparedness Framework core capability of planning outlines the role of community 
stakeholders but does not specifically discuss councils or community service organisations. However, it 
does note the importance of community stakeholders' involvement in emergency management planning 
and developing plans, communicating risk and exploring mitigation and management strategies.143 

While councils coordinate the MEMP and are highly involved in municipal plans, the involvement of 
locally-based community service organisations on MEMPCs and other local planning initiatives varies.  

The sector has not developed a framework that requires agencies, councils or government to seek out 
local community service organisations. The EMLA Act legislates greater involvement of community 
service organisations in MEMPCs. IGEM notes this is a positive opportunity that could be extended to 
include other local community service organisations that have strong community involvement in the 
municipality. 

Council personnel discussed their ability to engage with communities as highly variable. The sector often 
considers councils to be the closest tier of government to community and relies on councils to gauge 
community interest and represent the community. In preliminary data from the Councils and 
Emergencies project, 68 per cent of councils felt they were below their self-nominated targets for 
collaborating with their communities when planning for emergencies. Council personnel advised IGEM 
that they knew of existing networks that could be used to engage with the community, but councils were 
not always best-placed to engage communities directly. 

Community service organisations discussed the critical link between health, wellbeing and disaster 
resilience. They emphasised the role they play in supporting the broader resilience of individuals, families 
and communities and their increasing role in disaster resilience. For example, the Red Cross is funded by 
the Department of health and Human Services (DHHS) to deliver preparedness initiatives for vulnerable 
people and draw on its longstanding local and international experience to deliver support to communities 
before, during and after emergencies. 

Community service organisation stakeholders discussed how the sector would often not seek their 
support and services, and felt affected communities could benefit from a greater involvement of their 
organisations. This included larger community service organisations that had been engaged through the 
MEMPC and expected to be involved in emergencies, through to local organisations that would normally 
deliver services to affected communities or have niche products to support community recovery. 
Community service organisation stakeholders cited examples of being 'removed' from the MEMPC and 
planning processes and having offers of specialised support (for people with disabilities and culturally 
and linguistically diverse (CALD) communities) rejected.  

Stakeholders from the community sector recognise that their organisations do not necessarily have 
specific emergency management expertise, equipment or technology. However, they do have the 
community engagement expertise, capacity and relevant community networks to work with the sector to 
support their communities and clients. 

 

 

Observation 5 

The Inspector-General for Emergency Management observes an opportunity for community service 
organisations and local community groups to have greater involvement in emergency management 
planning with communities. 
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 Emergency preparedness for vulnerable people  

VCC Emergencies Ministry working together with agencies to support the community (Source: Victorian Council of 
Churches) 

Vulnerability during emergencies can be attributed to many factors, including age, physical and cognitive 
disability, ethnicity, literacy, socio-economic status, and access to social support networks. Vulnerability 
is contextual and may vary over time for individuals, communities, hazard type and phase of emergency 
management. For example, visitors and tourists may be considered as vulnerable during an emergency 
because they are unfamiliar with the area and local hazards, have limited local support networks and 
may find it difficult to access emergency information and warnings. 

There are numerous definitions of vulnerable people in emergency management. For the purpose of this 
review, a working definition of vulnerable people is: 

Individuals and communities who have the potential to be adversely affected by a disaster or 
emergency and who, because of the circumstances in their everyday lives, require significant and 
coordinated priority intervention, response and support from a variety of government and 
non-government organisations and the broader community for their safety.  

IGEM Review of emergency management for high-risk Victorian communities38. 

Nearly half of the people who died during the 2009 Victorian bushfires were identified as being vulnerable 
(because they were aged less than 12 years or more than 70 years, or because they were suffering from an 
acute or chronic illness or disability).5 VBRC findings emphasised the importance of identifying and 
providing specific attention to the preparation and response requirements of high-risk communities and 
individuals.  

Finding 15 

The Inspector-General for Emergency Management finds the emergency management sector has 
implemented initiatives that seek to cater to the needs of individuals with vulnerabilities that affect 
their ability to prepare for, respond to and recover from emergencies. However, these initiatives are 
not consistently or comprehensively implemented to identify and cater to the needs of individuals and 
communities with vulnerabilities before, during or after emergencies. 
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The VFR further highlighted the greater severity of impacts on communities and individuals with 
vulnerabilities. The VFR found that, when possible, the sector needed to plan and coordinate early 
evacuation for some groups of vulnerable people, notably those in hospitals and aged-care facilities. 

In 2012 DHHS introduced the Vulnerable people in emergencies policy in response to VBRC 
recommendations. The policy describes the need to consider vulnerable people in emergency planning 
and specifies methods to identify people who require specialised support before, during and after 
emergencies.144 

The policy also outlines the arrangements for the VPR, which is a list of people who may need tailored 
advice and support for evacuation in an emergency. The VPR is administered by councils and is available 
to VicPol and other authorised sector organisations with responsibility for helping vulnerable people 
evacuate during an emergency. The VPR is only required in the 64 councils covered by the CFA Act.  

The eligibility criteria for the VPR is very prescriptive and limited to the most vulnerable members of 
communities who are socially isolated and unable to understand or respond to emergency warnings. The 
criteria for inclusion on the VPR are that a person is: 

• frail, and/or physically or cognitively impaired 

• unable to comprehend warnings and directions and/or respond in an emergency situation 

• cannot identify personal or community support networks to help them in an emergency. 

Eligible people are identified through community, health and welfare services and – if they consent – then 
assessed for inclusion on the VPR. For those who are ineligible or do not consent to be included on the 
VPR, there are no clearly defined referral pathways between council staff administering the VPR and 
other support services for people with vulnerabilities. 

To supplement the VPR, the Vulnerable people in emergencies policy requires councils to develop and 
maintain the Vulnerable Facilities List. This is a list of facilities where vulnerable people are likely to be 
located – such as schools, hospitals and aged-care facilities. Councils update and record this list in their 
MEMPs and provide it to VicPol upon request in an emergency. 

The Vulnerable people in emergencies policy was updated in 2015 in response to the VFR, to better reflect 
the 'all-hazards, all-agencies' approach to emergency management. The policy is again under review and 
DHHS is engaging with the sector to contribute to the collection of evidence to inform the review. An 
evaluation of the VPR was scheduled to commence in May 2019.145 

Stakeholders felt the Vulnerable people in emergencies policy was not well understood or exercised and 
there were numerous examples of confusion between VicPol and councils in accessing the VPR and 
vulnerable facilities list and activating the necessary processes to communicate with people registered 
on these lists. As the VPR only applies to councils covered by the CFA Act, there was also a concern that 
vulnerable people in urban areas were not well considered and there were limited plans in place to ensure 
they were well supported in emergencies. 

To support all Victorian communities to prepare for emergencies, the sector needs to consider the 
diversity of circumstances and needs of vulnerable community members. The VPR and Vulnerable people 
in emergencies policy are not intended to consider all vulnerable people and the sector needs to ensure it 
adopts a wide range of strategies to ensure it adequately considers how all Victorians can be supported 
before, during and after emergencies. 

The Vulnerable people in emergencies policy is largely focused on evacuation and the most vulnerable 
members of the community. There are groups of vulnerable people who can self-evacuate but who do 
require tailored education and provision of warnings – such as tourists, CALD communities, and 
individuals with physical or cognitive disabilities. There are also hazards or situations where evacuation is 
not required but where some people will require other types of assistance, for example during heatwaves 
and power outages. People who are homeless are particularly vulnerable in a broad range of emergency 
scenarios. 
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The sector requires a coordinated system to identify and understand the needs of vulnerable people and 
to provide continuity of emergency support to those people. Continued improvement will require an 
integrated multi-agency and multi-level approach. It will also require a multidisciplinary approach to 
develop tools and processes for identifying and assisting vulnerable people for all hazards and 
emergency phases. 

Hobsons Bay relief centre exercise – registering displaced community members (Image: Hobsons Bay City Council) 

Strengthening collaborations between traditional sector organisations, councils, and community service 
organisations will improve community-based initiatives and emergency support for vulnerable people. 
Councils and community service organisations have the local knowledge and community development 
capabilities needed to facilitate local level emergency planning for some vulnerable people. They are 
embedded within local communities and have the connections and networks to identify vulnerable 
people and understand their needs.  

There are other groups of people who may be vulnerable for specific risks, such as tourists, CALD 
communities and those with health conditions that elevate their risk for certain health emergencies such 
as thunderstorm asthma or pandemics. DJPR's tourism portfolio has a network of accommodation and 
transport providers that are drawn on to support communications with some tourists, and health service 
providers can share health emergency information with the public. However, there is scope to ensure all 
Victorians and visitors to Victoria are better prepared for emergencies. 

Some councils are working with their communities to encourage relationship building among neighbours 
and establish telephone trees to spread emergency information and warnings. Many councils are also 
incorporating tailored emergency education into broader programs for CALD communities and running 
awareness programs for tourists. Community service organisations help vulnerable people plan and 
prepare for emergencies through initiatives such as the Red Cross REDiPlans and REDiCommunities, and 
the Ready2Go program by Echo Youth and Family Services. 
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The sector's shift to community-focused emergency management has increased community consultation 
and opportunities for participation in emergency planning. Programs such as CERA and EMV's CBEM 
framework provide a foundation for vulnerable people to be considered in tailored, local planning. 
However, these programs have not reached a level of maturity that can be reliably inclusive of vulnerable 
groups.  

It is clear that the concept of resilience underpins the sector's approach to communities' engagement.32 
However, in the Review of emergency management for high-risk Victorian communities IGEM identified 
that a community resilience focus is not enough to identify high-risk communities and individuals who 
require targeted support.38 Under current arrangements there is a risk that vulnerable individuals may 
'fall through the gaps'. Building community resilience can contribute to the support networks available to 
vulnerable people, but they will still require greater and tailored assistance from the sector compared to 
the broader community.  

Protecting the most vulnerable individuals and communities relies on a targeted and coordinated 
approach to research, policy and practice and sound intelligence to support decisions.38 Supporting 
vulnerability within communities is also a critical component of building community resilience. 

The introduction of the National Disability Insurance Scheme (NDIS) and My Aged Care have reduced the 
state's ability to gather place-based intelligence about people with vulnerabilities. Previously councils 
and broader government had a role in funding and providing support services and there was scope for 
the sector to develop procedures to identify people who are vulnerable in emergencies and engage in 
preparedness and planning activities with them. The move to the NDIS and My Aged Care could 
undermine intelligence gathering and sharing between community service organisations and councils 
that is needed to administer the VPR and provide other support to vulnerable people who are not eligible 
for the VPR.38 

 Summary of community engagement  
Enabling communities to be willing and able to participate in emergency management is a complex 
challenge that will require sustained investment in community engagement and community development 
activities. Three key opportunities to improve the sector's community engagement identified in this 
review are: 

• increasing community consultation capability and capacity among sector organisations 

• promoting a strategic and coordinated approach to community engagement 

• greater consideration of strategies to include diverse and vulnerable people. 

The biggest barrier identified by council stakeholders is the inability or unwillingness of communities to 
engage with their council and local responder agency preparedness programs. The accessibility of 
community preparedness programs is variable due to the diversity of needs and circumstances among 
individuals, households and communities. Further, sector organisations see a spike in community interest 
to be involved in community preparedness programs and general motivation to prepare for emergencies 
in the aftermath of an emergency, but significant drop-off in the following years. 

The sector has embedded the principles of shared responsibility and community participation in 
organisational policies, notably the EMV Community Resilience Framework for Emergency Management, 
VICSES Community Resilience Strategy 2016–19 and the government's Safer Together. The phrase 'we 
work as one' is central to many emergency management initiatives. However, translating the vision into 
practice has not yet been fully achieved. A small number of local councils are using the community 
resilience framework in the MEMPs. 

We had all these massive big titles and brochures and work that was coming from state and from 
other agencies, which called it as 'Working better as one' and 'Community one'. You know, 'with the 
community' not 'to the community', and whatever else that may be. What we found was, it didn't have 
the wheels on the ground. 

Stakeholder quote. 

Although the sector is maturing in its capability and capacity for community education, consultation and 
collaboration, more progress is needed to achieve a strategic and coordinated approach to all 
community engagement activities. 
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Councils are working at developing or nurturing cohesion and connectedness in their communities but 
find it an ongoing challenge. Some of the strategies showing signs of being effective are: 

• co-locating emergency management and community development staff 

• supporting communities who seek an answer to what they can do better 

• running community events with local agencies. 

Effective consultation and collaboration with communities is dependent on consultation and 
collaboration among agencies. Strengthening collaboration between sector organisations, councils and 
community service organisations will be particularly crucial for the inclusion of vulnerable people and for 
building the social capital that is fundamental to community-led planning and community resilience. 

5.3 Information and warnings 

Community members require timely and clear information and warnings to make informed decisions and 
stay safe during an emergency. 

In 2009 information and warnings were published and disseminated through the Information Unit that 
was part of the Planning Section of incident management according to the Australasian Inter-Service 
Incident Management System (AIIMS) framework. The Emergency Management Joint Public Information 
Committee (EMJPIC) was an additional committee that assisted in the coordination of public information. 
Members of EMJPIC included emergency services and key government departments. 

Previous reviews noted that the Information Unit operated in a siloed manner146 and while work had 
progressed to improve warnings there was still a level of confusion about the roles and responsibilities of 
responder agencies147 and a lack of dedicated resourcing to support warnings for floods.148 

Emergency services were working together in a limited capacity to develop hazard-specific systems for 
information and warnings. VICSES and the then DSE (now DELWP) had conducted work to develop flood 
warning systems, and CFA and DSE had developed an information unit capability and associated 
warnings framework for the dissemination of bushfire warnings. 

In 2004 Victoria's emergency services and Australian Broadcasting Corporation (ABC) Local Radio signed 
a memorandum of understanding related to the dissemination of bushfire information and warnings. The 
ABC had come to play a critical role in the dissemination of bushfire information since the signing of the 
memorandum of understanding. However, there were concerns about the lack of clarity of the 
information delivered by the ABC. It was found that broadcasters and producers were unfamiliar with the 
emergency warning process and information being provided.146 

The VBRC highlighted that Victoria's bushfire warning system was not adequately effective. The main 
problems were that many community members received warnings too late − or not at all − and that the 
language and content of messages was not clear. 

Similar problems were identified by the VFR and improvements to the flood warning system were 
recommended. Later, the Hazelwood Inquiry emphasised the need for greater public communications 
capacity in IMTs and the need for a communications strategy during complex and prolonged emergency 
events.  

Sector organisations and the government more broadly recognised that a consolidated approach was 
required to support a single information and warnings system in Victoria that could be multi-hazard and 
easily accessible. 

Finding 16 

The Inspector-General for Emergency Management finds there has been a significant improvement in 
the way information and warnings are composed and disseminated during emergency response. 
However, the emergency management sector has not yet evaluated the overall effectiveness of 
message content, dissemination channels and messaging frequency. 
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This section of the review will focus on reform in: 

• content of information and warnings 

• dissemination of information and warnings 

• catering for diverse needs 

• strategic public communications. 

 Content of information and warnings 
During the 2009 Victorian bushfires the public were confused by warnings and did not take appropriate 
action.149 The language, content and structure of warnings meant that they were unclear, too general or 
technical, and did not contain clear advice about what to do to stay safe.  

In 2009 the Office of the Emergency Services Commissioner (OESC) developed and released the Victorian 
Warning Protocol that includes how information and warning messages are to be constructed and 
disseminated. The Victorian Warning Protocol specifies that messages should be based on the best 
practice advice in the Commonwealth policy paper Emergency Warnings − Choosing Your Words, which 
provides advice on effective wording and language.150, 151 An Australian Common Alerting Protocol was also 
developed to support consistency in message content across different communication systems. In 2011 
CFA and DSE were using these protocols to standardise the content of information and warning 
messages provided to the community. 

EMV developed message templates to standardise information and warnings. The templates are 
compliant with the Australian Common Alerting Protocol and the Victorian Warning Protocol and are 
issued on EM-COP according to protocols in SOP – J04.01 Public Information and Warnings.152 Information 
and warning messages are now required to contain a clear call to action. 

The VicEmergency platform uses three levels of warnings – emergency warning, warning (watch and act) 
and advice, and disseminates this information via a website, mobile phone application, social media and 
broadcast channels. There are also evacuation messages (Prepare to Evacuate, Evacuate Now, Safe to 
Return) and community information messages (see Figure 7, page 108). 

As Victoria's warning system expanded from Class 1 emergencies to encompass Class 2 emergencies, the 
number of hazard-specific symbols and message templates increased. Stakeholders suggested that the 
warning system needs to be simplified to aid community comprehension. They felt the community's 
recognition and responsiveness to emergency warnings might be compromised by an unclear distinction 
between the different types of warnings, and between warnings and other community information 
messages. 

Victoria is different to the rest of the country, and we tried really hard to get EMV to adopt the national 
framework, but they felt like they needed to take the lead on it. And from my perspective, the public-
facing web application for the community is quite confusing and overly complex. 

Stakeholder quote. 

In IGEM's community survey, members of the public varied in their opinion of the warnings provided 
through the VicEmergency platform. Many people commented that there was a clear increase in the 
information available and found that information useful. Others felt the warnings were confusing, too long 
or not tailored to their specific needs.  

Both the VBRC and Hazelwood Inquiry recommended state and national reviews respectively into 
information and warnings to ensure evidence-based continuous improvement and effectiveness of the 
system. The intent of those reforms was reflected in SAP Action H3. Further to that, the SAP, VFR and the 
National Review of Warnings and Information all emphasised that message content needs to be tailored 
to the demographics of affected communities. 

Some stakeholders commented that staff in the Public Information Section of an IMT are reluctant to 
tailor the content of information and warning messages because they are concerned about making 
errors and the consequences that would have for the community. 
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Figure 7: Levels of community warnings and information153 

 

There has been limited state-wide research to determine what type of message content makes 
information and warnings most accessible to the community. Despite the standardisation of information 
and warning messages, some stakeholders and community survey respondents think the content is 
confusing or unclear. This was also acknowledged in the South West fires report.154 SAP Action H3 relating 
to information and warning accessibility for all Victorians was closed as there was insufficient progress 
towards testing and validating whether messages are understood by the whole community with 
consideration given to the diversity of needs.125 

 Dissemination of information and warnings 
In 2009 emergency warnings were largely limited to bushfire and flood warnings that were managed by 
the respective designated control agencies. ABC radio and agency websites were the main dissemination 
channels for warnings. The VFR and White Paper identified actions to ensure warnings are disseminated 
through a greater breadth of channels, and that a single web portal be developed for issuing information 
and warnings for all hazards. 

The intention of multi-channel warning dissemination was to increase the likelihood that all affected 
community members receive a warning. The multi-channel dissemination strategy creates redundancy in 
the system in case some channels are unavailable, for example through disruption to power or 
telecommunications. It also provides more options for people to access information and allows people to 
validate warnings through a secondary source, which increases the likelihood that they will adhere to the 
warning's advice.  

Multi-channel dissemination of messages from a single official source increases the likelihood that 
secondary sources of information will be consistent with the information approved by the Incident 
Controller. 
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The VicEmergency platform was created as a single official source of information and warnings. Incident 
Controllers approve messages through EM-COP and the VicEmergency platform disseminates the 
messages through multiple channels simultaneously: 

• VicEmergency website 

• VicEmergency phone application (app) 

• VicEmergency telephone hotline 

• VicEmergency Facebook and Twitter 

• control agency social media 

• email notifications to Incident Emergency Management Team members 

• email notifications to emergency broadcasters. 

Dissemination channels were increased and diversified through establishment of memoranda of 
understanding with commercial broadcasters and increased use of the technology including social 
media. For example, Incident Emergency Management Team members and councils often re-post 
VicEmergency warnings using their own social media channels. Emergency Alert can be used to allow the 
sector to disseminate push notifications to telephones in a defined geographic area. 

Community survey respondents commented that the methods to receive emergency information – such 
as through social media and the VicEmergency app – have improved. However, there was concern among 
respondents that reliance on technology was leading to people waiting to receive a warning before acting 
and forgetting to be aware of their own surroundings. Concerns regarding the potential failure of 
communications infrastructure during emergencies were also raised. 

Sirens can be used in addition to warning messages to alert the community to an imminent hazard. 
Sirens were in use at the time of the 2009 Victorian bushfires but were used in inconsistent ways. The 
VBRC recommended development of guidelines for the use of sirens to ensure community understanding 
of the siren as a warning. It was recommended that sirens be installed and used only in those 
communities that choose to have one. 

OESC and CFA developed guidelines for the use of sirens that were later incorporated into a policy 
document by EMV.155 Guidelines for the use of sirens are contained in SOP J04.01 – Public Information and 
Warnings. There are sirens in 40 communities in Victoria and they can be activated through the EM-COP 
platform. 

VicEmergency public interface mapping polygons with different warnings and advice (Source: EMV) 
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There have been major improvements in the timeliness, consistency, and accessibility of information and 
warnings following the development of the VicEmergency platform and increased use of new 
technologies for message dissemination across online media and traditional broadcasters. At the same 
time, traditional methods of dissemination such as radio, television and door knocking remain more 
effective for reaching some demographic groups.156, 157 Commentary on the effectiveness of sirens during 
the past 10 years was scarce. 

The Hazelwood Inquiry recommended that, in addition to technology-based advances in message 
dissemination, the sector should make use of local networks. Word-of-mouth dissemination can be 
particularly effective for reaching CALD communities and members of the community who are not able to 
access or understand broadcast warnings. The sector has made minimal progress towards using local 
networks. There are no formalised processes in place or widespread pre-identification of key community 
contacts to initiate word-of-mouth dissemination of warnings. There is an opportunity to improve this 
through consultation and collaboration with the community. 

Community expectations about when, how and for what they will receive information and warnings has 
continued to increase over the past decade, although this trend had been recognised prior to 2009.146 In 
general, the community now expects to be notified promptly for all emergencies. A concern within the 
sector is that the frequency of messaging has gone too far and that in some locations the community is 
getting 'warning fatigue'. Yet community expectations about the frequency of messaging during 
emergency response are variable, which means optimising warning frequency will be an ongoing 
challenge. 

Emergency Alert 

Emergency Alert is the telephone alerting system that issues voice and text messages to fixed-line and 
mobile telephones within a defined geographical area.152, 158 OESC and Victoria led the development of the 
Emergency Alert system on behalf of all Australian states and territories. Victoria has its own protocols 
and criteria for using the nationwide system. In Victoria, the Emergency Alert system is used when there is 
an emergency that poses a clear threat to life and the Incident Controller considers this approach to be 
the best method of informing the community.  

Emergency Alert is only used sparingly due to concern within the sector that its overuse could lead to 
community complacency about the seriousness of the messages and encourage the community to 
become reliant on receiving these notifications, rather than seeking out information through other 
channels. There are other limitations regarding the small amount of content that can be included (160 
characters in text messages) and the large amount of resources required to prepare and disseminate the 
messages using this system.  

Despite its limitations, Emergency Alert has been a highly effective but infrequently used method of 
warning dissemination. Guidelines for the use of Emergency Alert stipulate that it can be used when: 

• it contributes to saving lives and property 

• it is deemed the best way of warning the community in the event of an actual or likely emergency 

• alternate channels have been considered and alone may not achieve objective(s) 

• time is of the essence and specific action following receipt of the warning is required 

• the hazard is within a defined geographical area. 

When an Incident Controller authorises the issue of an Emergency Alert, the Victorian protocol is to 
ensure that VicEmergency information and warnings have already been issued (or will be issued 
simultaneously) as evaluation of the system demonstrates that recipients of the alert will seek 
confirmation from a secondary information source (for example the radio or agency websites). 

IGEM has previously recommended that the Emergency Alert system should be reviewed to consider 
broadening its use to support information and warnings issued using the VicEmergency platform. 
However, using the system sparingly appears to maintain its impact and encourage quick action by alert 
recipients 
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 Catering for diverse needs 
People access emergency information and warnings in a variety of ways, influenced by factors such as 
location, access to technology, age, disability, culture, English language proficiency and literacy. The VFR 
recommended that the sector improve the way information and warnings were provided to better cater 
for the diversity of needs in the community. This recommendation was echoed in the White Paper and the 
Hazelwood Inquiry, and has been incorporated into the SAP. The intention of these recommendations was 
to ensure that public information and warnings are accessible to the whole community. 

SOP J04.01 – Public Information and Warnings details the process for implementing the Victorian 
Warning Protocol, which includes provisions to ensure that information and warnings are tailored to cater 
for diverse needs. The Victorian Warning Protocol states that message construction and dissemination 
should consider CALD communities, people living with hearing or vision impairment and other vulnerable 
people. 

The information and warning message templates in EM-COP are in English. Most templates, but not all, 
contain links to the National Relay Service, and National Translating and Interpreting Service. These links 
are provided at the end of the message in English.  

Press conferences and video updates during emergencies are provided with Auslan interpreters and 
closed-captioning. EMV advised IGEM that the VicEmergency website was designed to comply with the 
international standard for web content accessibility – the W3C Web Accessibility Initiative – and in 
consultation with Vision Australia to increase content accessibility for people with disabilities. 

The Victorian Government has memoranda of understanding with the ABC, commercial and community 
broadcasters to disseminate warnings in English on radio and television. IGEM received no evidence that 
there are arrangements for any of those broadcasters to issue warnings in languages other than English 
or that there are memoranda of understanding with multi-lingual broadcasters. 

There has been limited research and consultation undertaken by the sector to assess how well the public 
information and warning system is catering for diverse needs. SAP Action H3 was closed rather than 
completed due to insufficient evidence that the sector has made progress towards ensuring that public 
information and warnings are understood by diverse communities. Stakeholder commentary for this 
review indicated that CALD communities, new arrivals and tourists are often not receiving or 
understanding emergency messages. Commentary on accessibility of warnings for people living with 
disability, disadvantaged and illiterate community members was scarce. 

Organisations such as AIDR and the Red Cross have produced guidance material on how to communicate 
with CALD communities, people living with a disability, or disadvantaged people. Building relationships 
with advocacy organisations and community leaders can help the sector connect to social networks 
within those communities. That in turn facilitates community consultation to inform continuous 
improvement in the warnings system. 

There are various initiatives to connect with diverse communities at a local level, but there is no 
coordinated approach across the state to ensure diverse communities are systematically considered in 
information and warnings. The sector has made minimal progress towards using local networks within 
diverse communities to disseminate information and warnings through word-of-mouth. 

Community service organisations such as the Red Cross and VCOSS have expertise in helping community 
members with diverse needs.159, 160 For example, the Red Cross has produced tailored emergency planning 
materials (REDiPlans) which are supported by specific guidance for audiences of various needs, including 
an Auslan video series,161 and a guide prepared in 'easy English'.162 There is potential for the sector to 
better collaborate with community service organisations to leverage their expertise in connecting with 
diverse community groups to improve dissemination of information and warnings to those groups. 

 Strategic public communications 

 

Finding 17 

The Inspector-General for Emergency Management finds the establishment of the strategic public 
communications function has been beneficial. However, there is limited coordination and capacity for 
strategic public communications and the strategic public communications committees and functions 
are not consolidated. 
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Strategic public communications refer to the content and dissemination strategies of information and 
warnings in the context of community needs, perceived community response to the incident, the likely 
consequences and broader communication strategies in place for potential and current incidents. 

The VBRC found a lack of suitable capacity, coordination and direction within the Public Information 
function of IMTs. It concluded that the existing AIIMS structure – which included the Public Information 
Unit as a function under planning – did not provide the function with an appropriate status. In 2009 the 
AIIMS structure was updated to elevate Public Information as an independent function.163 IMTs now have a 
Public Information Section for which the roles and responsibilities are documented in SOP J04.01 – Public 
Information and Warnings. 

In 2014 the Hazelwood Inquiry found that the sector needed a designated strategic public 
communications function with the capability to engage all communication channels for complex and/or 
prolonged emergency events. The strategic public communications function would ensure consistent 
messaging, real-time monitoring of the effectiveness of warnings, and consider consequence 
management in public communications during preparedness, response and recovery phases.  

EMJPIC had a role in coordinating public communications across responder agencies prior to 2009. 
However, with the refreshed AIIMS structure and multi-agency approach to incident management, there 
was a greater need to ensure the community receives consistent, comprehensive and authoritative 
information. Now, during large, complex emergencies, the State Strategic Communications Cell can be 
activated to perform strategic oversight and coordination of whole-of-government strategic public 
communications. 

At the incident level, an Incident Joint Public Information Committee can be activated during response to 
coordinate public communications related to relief and recovery.152 A Regional Joint Public Information 
Committee can also be activated during incident response but its role and triggers for activation are not 
documented.164 

Prioritising the Public Information function within IMTs and complementing that with state-level strategic 
oversight has contributed to major improvements in the provision of information and warnings during the 
response phase of emergencies. It has also provided consistency of whole-of-government public 
communications during response and recovery.  

The introduction of a strategic public communications function has been particularly crucial to support 
consequence management. A key example of progress is the development of the State Smoke Framework 
following the Hazelwood mine fire165 and the subsequent improvements in effectiveness of public 
communications during the SKM Coolaroo recycling plant fire.166 

Clarity and the consistency of information, the frequency of information, the single voice. All of that 
has worked and it's actually improved far more dramatically post the Hazelwood mine fire as a trigger 
point in terms of the clarity of message and the clarity of action, the clarity of processes to understand 
that the community has actually consumed and understood the information that we've given them as 
well. 

Stakeholder quote. 

However, there is no clear distinction between the roles of the State Strategic Communications Cell and 
EMJPIC and there are no clear protocols for the activation and interactions of these committees during 
an emergency.164 Furthermore, the roles and interactions of the Public Information Section and multiple 
public communications committees across the three tiers of response (incident, regional, state) are 
complicated and lack clear guidelines. 

The operational (information and warnings) and strategic public communications arrangements are 
described in numerous manuals and handbooks that are difficult to interpret, and there is no clear 
description of the interactions between committees involved in public communications. In some cases, 
inefficiencies in intelligence flow and the approval process for publishing information or warnings can 
cause delays or inconsistencies in the provision of information and warnings to the community. 

Despite overall improvements to public communications, there continue to be incidents where the 
community receives inconsistent or conflicting information. For example, some sector stakeholders 
expressed concerns that when warnings are issued for two different hazards occurring simultaneously − 
such as heatwave and bushfire − the advice about what to do for one hazard type can conflict with 
advice provided for the other.  
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There is limited capacity for real-time monitoring of the community's response to an incident and the 
incorporation of strategies to tailor the information and warnings to address their needs. There have 
been multiple incidents where the content of information and warning messages was accurate and timely 
but did not address the needs of the affected community. There is scope to ensure the State Strategic 
Communications Cell considers methods of communication to support the delivery of information and 
warnings in a way that meets community needs. 

The Victorian Preparedness Framework identified information and warnings as a core capability in 
emergency management167 but stakeholders indicated that there is insufficient resourcing and training to 
deliver this effectively. Stakeholders with an understanding of strategic public communications agreed 
that there needs to be better resourcing and training for both operational and strategic public 
communication functions given their important role in keeping the community informed and safe. 

Stakeholders commented that there are barriers to recruitment and training of new level 3 accredited 
Public Information Officers. It is difficult for new personnel entering Public Information Section roles to 
gain the mentoring and experience needed to progress to level 3 roles due to the infrequency of this type 
of emergency and limited availability of accredited mentors. The workforce capacity and training for 
state strategic public communications is less developed than for Public Information Section roles. 

IGEM did not see evidence of the training materials used for operational and strategic public 
communications roles and EMV advised that many of the materials are out of date or still being 
developed. Section 6.4 (page 145) describes the need for a sector-wide training strategy and IGEM notes 
that public communications capability should be included in any future training initiatives. 

So our roles and functions in warnings and advice and in building resilience and preparedness within 
communities are just as important as our ability to despatch a fire truck. 

Stakeholder quote. 

 Summary of information and warnings 
The information and warnings system has markedly improved since the 2009 Victorian bushfires. The 
VicEmergency platform now disseminates messages about a broader range of hazards through multiple 
channels. The content of information and warnings has been standardised for clarity and increased in 
scope to enable community members to make their own informed decisions based on their individual 
circumstances. 

There are still barriers to people accessing and using information and warnings. These barriers relate to 
personal characteristics – such as language, literacy levels and familiarity with the sector – and technical 
limitations – such as power failures and telecommunications black spots.  

IGEM notes that information and warning content and dissemination methods do not adequately cater 
for the diversity of needs within the community, particularly the most vulnerable community members. 
Research and community consultation during the development of Victoria's information and warning 
system has not been representative of the diversity within communities.  

The sector's capability and capacity for strategic public communications is still in development and its 
effectiveness has been hindered by over-complicated and unclear committee structures and processes. 
Increasing the effectiveness of strategic public communications will be crucial for supporting the 
information and warnings system and overall communication strategy during complex, major 
emergencies in the future. 

Approximately one-quarter of community survey respondents stated that information and warnings have 
improved since 2009 and that the information is often valuable and helps them to plan and make 
decisions. However, this was balanced with a growing concern that they receive too many warnings. This 
was leading to communities becoming desensitised and complacent upon receipt of warnings. 

None of my neighbours take notice of emergency warnings, we've had so many that were nothing. 

Too many messages, it is like the boy who cried wolf. 

Community survey respondents. 
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Community survey respondents stressed that information and warnings strategies needed to be 
consistent, specific and localised – 'communication is different from all avenues', 'there are variations 
depending on which agency is putting the information out' and 'generic emergency messaging 
information is now so sanitised that it risks becoming meaningless'. One respondent highlighted the 
contradictory nature of heat health and bushfire advice, the former being to stay home during heat 
health days and the latter suggesting leaving early on high fire danger rating days. Another respondent 
noted that bushfire warnings required a complex understanding of topography and fire behaviour that 
was ‘beyond the capacity of both local vulnerable [people] and many of the local residents'. 

A thorough evaluation of information and warnings would be useful to determine their effectiveness. This 
relates to Recommendation 1 in this review (see Section 4.3.4, page 72). A common set of outcomes for 
information and warnings, and strategic public communications would allow for a more focused 
evaluation of the reach, uptake and effectiveness of sector communications.  

5.4 Evacuation and shelter 

The severity of the 2009 Victorian bushfires caused a significant rethink of the Victorian bushfire safety 
policy 'Prepare, Stay and Defend or Leave Early', also referred to as 'Stay or Go'. The Stay or Go policy 
emphasised that leaving early was the safest option but staying to defend homes or property in less 
severe fires was possible with adequate preparation. The policy reflected research demonstrating late 
evacuation was more dangerous than staying and defending a property168, and acknowledged that it was 
not practical for most of the community to leave early on all days of high fire danger.169, 170 The policy was 
based on evidence from Australian-based research and experience in large-scale bushfires.112, 171 

The Stay or Go policy relied on people carefully preparing their homes and property, the collective 
preparedness of property and land in the local area and people having a reasonable understanding of 
fire danger warnings and observable fire behaviour. The severity of the 2009 Victorian bushfires left 
many people who had prepared for less severe bushfires without safe options to evacuate or shelter as it 
became too late to leave. 

The subsequent 2010–11 Victorian floods highlighted the importance of evacuation to ensure the safety of 
vulnerable people. Both the VBRC and VFR found that evacuation planning did not adequately consider 
vulnerable people who requested assistance evacuating.  

Recommendations from the VBRC led to two key areas of reform: 

• bushfire shelter options 

• evacuation. 

These areas will be addressed in this section of the report. 

 Bushfire shelter options 

The VBRC found that the Stay or Go policy assumed people had well-considered plans and were able to 
activate their plans in response to warnings and advice on the day. However, many people's plans and 
preparedness actions were not suitable for the intensity of the firestorm that eventuated during the 
2009 Victorian bushfires. People also reported they decided to wait and see how conditions eventuated 
on the day and waited for multiple triggers before activating their plans. This delay meant that it became 
too late for people to leave the area safely or to activate their stay and defend plans. 

Finding 18 

The Inspector-General for Emergency Management finds that Neighbourhood Safer Places cause 
confusion and pose a risk to community safety as people consider them to be a safe alternative to 
early evacuation and do not understand these locations should be used as a last resort for shelter 
during bushfires. 
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The VBRC recommended that the bushfire safety policy be revised to 'strengthen the range of options 
available in the face of fire, including community refuges, bushfire shelters and evacuation'. The policy 
itself was not flawed but its effectiveness was compromised by the level of public apathy and confused 
understanding of the levels of bushfire risk.5 

Victoria's bushfire safety policy was revised to provide a broader range of options to cater for different 
bushfires and to improve the public communication strategy. The Victorian Bushfire Safety Policy 
Framework was established in 2010 and last updated in 2018.172 The framework emphasises that the safest 
option is to leave early on days of heightened fire risk. However, it acknowledges the need for the 
provision of alternative shelter options for people in areas threatened by fire. The options included taking 
shelter in a designated refuge, NSP, a private shelter or a well-prepared property. 

Neighbourhood Safer Places 

The VBRC recommended that NSPs be identified, established and advertised in communities throughout 
Victoria with priority given to high-risk locations. The intention was to designate a place in the community 
where people could go if their decision to stay and defend their home was no longer appropriate for the 
bushfire conditions, or if they could not evacuate the area safely.  

CFA currently refers to three options for bushfire survival: leave early, well prepared and last resort. NSPs 
are currently listed as one last resort shelter option.173 CFA defines NSPs as a place of last resort when all 
other bushfire plans have failed. They are identified as locations that may provide some protection from 
direct flame and heat from a fire but would not necessarily guarantee safety. NSPs use existing locations 
and may be indoors (for example town halls) or open public areas such as sports ovals.  

NSPs are located throughout regional Victoria in CFA districts. In areas where there is no suitable place 
for an NSP, refuges have been built to provide an alternative, last resort shelter option. According to the 
2018 annual review by CFA there are 305 NSPs located across 55 municipalities.174  

Specific legislative provisions regarding NSPs were incorporated into the CFA Act. Sector organisations 
and councils developed policy guidance and identified locations suitable to be designated as NSPs. There 
are specific criteria for NSPs based on the local fire risk, for example there are different specifications 
and maintenance requirements for grassfire and bushfire risk areas.175  

Initially CFA led the identification of NSPs in collaboration with councils. After 2010 councils took the lead 
role with CFA providing support before formally assessing and certifying the locations. The complete 
process for establishing and maintaining NSPs is described in Figure 8 (page 116). Municipal Fire 
Management Planning committees typically assume responsibility for identifying and maintaining NSPs.  

Research in 2010 tested whether the naming of NSPs was understood by the community in comparison to 
other names – such as place of last resort.176 In 2015 the EMV Bushfire Shelter Options Position Paper 
highlighted ongoing concerns that NSPs were perceived by the community to be a safe sheltering 
location rather than a place of last resort. In CFA policy and doctrine, NSPs are now referred to as 
Neighbourhood Safer Places – Bushfire Place of Last Resort. Signage was changed in late 2015 to reflect 
this (although many of the older NSP signs are still in use).177 

Some councils have created supplementary signage to help explain the purpose of NSPs to the 
community and emphasise that these locations should not be considered as information points or relief 
centres in personal fire plans (see Figure 9, page 117). Many council stakeholders discussed using the term 
'Bushfire Place of Last Resort' exclusively in signage and communications to avoid confusion. 

Stakeholder commentary indicated there is still widespread misunderstanding within the community 
about the purpose and safety of NSPs. They are often confused with refuges, relief centres, and 
evacuation points. NSPs are often perceived by the community as providing greater protection than they 
do. Some people still plan to go to an NSP as their primary shelter option in the case of bushfire, rather 
than making plans to leave the area early or adequately prepare their home and property. 

Some examples offered to IGEM as illustrations of their challenges include a police officer requesting a 
local council to open an NSP during an evacuation, and a community that evacuated to an NSP that was 
unopened and in the path of a bushfire.  
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Figure 8: Overview of the process for identifying, assessing, establishing, maintaining and de-
commissioning Neighbourhood Safer Places (adapted from council Neighbourhood Safer Places Plans) 
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In the 2018 South West fires EMV identified that community members were confused about the difference 
between relief centres, refuges and NSPs.154 Further, some community members were unaware of the 
location of NSPs. Some community members had plans that referred to a refuge, yet IGEM notes there are 
no refuges located in the area affected by the fires, which indicates these plans were not informed by 
accurate, local information regarding the viable last resort options in the area.  

Stakeholder commentary and the 2018 Bushfire Safety Policy Framework both recognise that there needs 
to be more community education about the purpose and level of safety provided by refuges and NSPs. 
During stakeholder interviews there was strong sentiment, particularly among councils, that the NSP 
policy and public education strategy for their use needs to be reviewed.  

Figure 9: Surf Coast Shire fact sheet describing the uses of Bushfire Place of Last Resort 

 

Refuges 

In addition to NSPs, the VBRC recommended that the state's refuge policy be updated and that refuges 
be established in locations of high bushfire risk. Although refuges had existed prior to 2009, almost all 
had become non-operational by the time of the 2009 Victorian bushfires. Investment into refuges was 
prioritised for high-risk locations where evacuation was unlikely to be a safe option and no suitable NSPs 
could be identified. 

A refuge is a designated building that can provide short-term shelter from the immediate life-threatening 
effects of a bushfire.172 Refuges do not guarantee safety from a bushfire and should not be considered as 
a suitable primary option. Refuges have been built as last resort options for bushfire shelter in areas 
where it is not possible to designate NSPs. 

A refuge is a purpose-built or modified building that provides protection from the radiant heat and 
embers. Building access is controlled remotely by emergency services. A refuge does not contain food or 
medical provisions, has a limited occupant capacity and does not accommodate pets or livestock.178 

In response to the VBRC recommendations, the Community Fire Refuges Policy was developed to specify 
the purpose, attributes and other arrangements related to the development of refuges, their designation, 
management and operational matters.178 Community consultation and education are required as part of 
the process for planning, opening and decommissioning a refuge. 
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Five official refuges have been built in Victoria, located at East Warburton, Ferny Creek, Millgrove, 
Blackwood and Lavers Hill. These are areas of high bushfire risk where no suitable NSPs could be 
identified. These refuges have not been opened and used in a bushfire since their establishment, so their 
effectiveness as a bushfire safety option has not been tested. 

The five refuges were developed under a Ministerial Direction and its related guideline. A refuge pilot 
project led to the development of a Community Refuge Handbook being developed by the Australian 
Building Codes Board, but this provides advice only and does not include mandatory building 
specifications. 

Private bushfire shelters 

Following the 2009 Victorian bushfires numerous private bushfire shelter options were available in the 
market, yet there were no regulations to ensure they were safe in extreme fire conditions. The VBRC 
recognised the importance of ensuring appropriate building standards and regulations as people had 
died in private bushfire shelters. It advised that extreme caution should be taken in the use of private 
bushfire shelters because they could be a life-threatening option. The VBRC recommended regulations be 
developed for private bushfire shelters to provide some confidence that they would provide protection as 
a last resort shelter option.  

In 2010 the Australian Building Codes Board released national performance-based standards for the 
design and construction of private bushfire shelters - the Performance Standard for Private Bushfire 
Shelters 2010 (Part 1). These standards were a world-first and provided a basis for the regulation of 
private shelters pending updated performance requirements in the Building Code of Australia in 2011. In 
2011 the Governor in Council made the Building Amendment (Private Bushfire Shelter Construction) 
Regulations 2011 to amend Victorian Building Regulations 2006 in relation to the construction of private 
bushfire shelters.179   

The performance standards enabled building designers and approval authorities to make informed 
decisions for the construction and use of private bushfire shelters. Those standards were incorporated 
into the Victorian Bushfire Safety Policy Framework in 2010 and were updated in 2014.180 

In 2016 CFA updated its guide for the siting, landscaping and use of private bushfire shelters. This guide 
directs community members to the Victorian Building Regulations 2006 and the standards of the 
Australian Building Codes Board. However, it emphasises that leaving early is the safest option on high 
fire risk days. Further, the guide describes the significant amount of building and site management and 
other preparation required to ensure the shelter offers sufficient protection from bushfires. 

Only a small number of companies in Victoria have accreditation to construct private bushfire shelters. 
This is partly due to a small consumer market, stringent planning and construction standards and a lack 
of interest in these types of shelters, which were not generally promoted by the fire agencies. However, 
this position is changing due to an increasing acknowledgement that these shelters can be suitable last-
resort option in some locations and circumstances.  

 Evacuation 
The VBRC recommended changes to the state's approach to bushfire evacuation, including clarifying the 
meaning of the term evacuation, developing procedures for planned evacuations, and assisting 
vulnerable people to evacuate early. 

Subsequently, the VFR recommended further review of evacuation policy and procedures to ensure an 
'all-hazards' approach and re-emphasised the importance of evacuation planning for facilities caring for 
vulnerable people, such as hospitals and aged-care facilities. 

The SERP was amended according to a VBRC recommendation to define the difference between 
relocation and evacuation. Relocation refers to community members voluntarily leaving an area early 
based on information and advice provided by the sector. The term evacuation is used when an Incident 
Controller officially recommends the evacuation of a specific facility or geographical area. 

The sector's arrangements and procedures for evacuation have improved since 2009. VicPol remains the 
lead agency responsible for evacuation and the registration of evacuees.55 Standardised evacuation 
procedures for all major emergencies have been formalised in SOP J03.12 – Evacuation for major 
emergencies 181 to support the broad arrangements described in the SERP.182 Both documents include 
consideration for the assisted evacuation of vulnerable people from personal properties and private 
facilities. 
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There are now official messages used in Victoria to notify the community to evacuate an area (see Figure 
7, page 108). 

Evacuation in Victoria is largely voluntary as established under the 1986 EM Act. However, there are some 
circumstances in which evacuation can be forced such as when a State of Disaster is declared.  

Evacuations following the new procedures have occurred in response to multiple emergency events in the 
past decade, and the JSOP for evacuation has been updated based on the lessons learned. There have 
also been some changes made to recognise that people will often consider their pets and livestock in 
their decision to evacuate (see Box 4, page 122). The evacuation of communities affected by the 2015 Wye 
River – Separation Creek bushfire is considered to be leading practice. In that incident, evacuation was 
pre-planned and ran smoothly because the community was prepared and well informed. 

There is some variability in evacuation based on the nature of the incident and location. In the 2017 SKM 
Coolaroo recycling plant fire, the air quality trigger for evacuation was a 24-hour rolling average figure. 
The Incident Controller made the decision to evacuate before this information was available given the 
assumed toxicity of the smoke being produced by the burning recyclable material. This decision was 
supported by other sector organisations, and EPA and DHHS have now altered the related doctrine to 
ensure evacuations can be triggered in a timely manner.  

There have been changes made to the way evacuated people are registered and supported to reconnect 
with family and friends. This is discussed further in Section 7.4.1 (page 183). 

Stakeholders noted there is a lack of preparedness for large-scale evacuations, especially in major cities. 
DHHS and councils have identified a number of lessons from recent apartment building evacuation 
incidents in Melbourne related to resident and building preparedness, evacuation points and relief 
arrangements. In subsequent incidents, there were notable improvements in the evacuation and 
relocation process, but there is scope to formalise these arrangements for other large-scale evacuations.  

Health care providers and residential care facilities are now required to plan and prepare for emergency 
evacuation of their facilities as specified in the State Health Emergency Response Plan. MEMPs contain a 
list of these facilities and other facilities where vulnerable people are likely to be present.  

While there have been positive examples of evacuation of facilities housing vulnerable people in 
incidents, such as the South West fires, some stakeholders are concerned that vulnerable people are not 
adequately considered in evacuation plans. This is of particular concern in multi-story buildings or high-
density residential areas where large numbers of older adults, young children or people with disabilities 
may need assistance to evacuate. For evacuation of health care and residential care facilities, a 
necessary consideration is how the evacuation itself could pose risks to the health of patients and 
residents. 

The VPR is a consolidated list of people who are likely to require assistance to evacuate. However, due to 
the strict eligibility criteria to be included on the VPR, the opt-in nature of inclusion, and its application 
restricted to councils covered by the CFA Act, this list does not accurately represent all people who may 
need assistance to evacuate (see Section 5.2.5, page 102). 

Overall, there are clearer standardised triggers and procedures for evacuation compared to 2009. 
However, while there is recognition that assistance and planning is required to efficiently evacuate 
vulnerable communities, the arrangements in place are variable and would be difficult to implement for 
vulnerable facilities in a rapid-onset emergency.  

There are also challenges associated with evacuation of facilities in high-risk locations with restricted 
road access that need to be factored into land use planning. This relates to Finding 15 of this report (see 
page 102) and the ability of the sector to make suitable arrangements for vulnerable people. 
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Heavy traffic on the road near the Grantville Fire (Image: Keith Pakenham AFSM) 

5.5 Summary of community preparedness 

There have been some major changes in the way the sector engages with the community to encourage 
preparedness. Although the sector had adopted a community focus prior to the 2009 Victorian bushfires, 
it has significantly strengthened over the past 10 years. There are numerous engagement programs and 
strategies being implemented by the sector to raise awareness of emergency preparedness and 
encourage preparedness activities among community members. 

Community-led planning has been a positive initiative in cases where the community has truly instigated 
planning and taken ownership of it. However, in cases where there is limited motivation from the 
community – or a lack of consultation from the sector – the success of community-led planning has been 
limited. 

There have been significant improvements in the way communities receive emergency information and 
warnings. The VicEmergency platform provides a comprehensive dissemination strategy and allows 
consistency and efficiency in the publishing of information and warnings. 

While there have been multiple positive changes in community preparedness, IGEM recognises that the 
amount of information can be overwhelming for community members. This is a particular concern for 
vulnerable and diverse communities. The volume of information provided through preparedness 
programs, emergency information and warnings, and other community engagement initiatives is not well 
coordinated across the sector.  
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Community survey respondents felt it was easy to 'lose' information or disengage from the messages as 
there was too much emergency preparedness information to successfully manage. Stakeholders 
supported this view and noted that each agency provided information for a variety of hazards. This 
created a high volume of information and seemingly complex preparedness needs for the community. For 
example, community members are being asked to prepare for flood, bushfire, heat events and power 
disruptions as discrete emergencies. However, the preparedness actions they may need to consider are 
likely to be similar for all hazards. 

There are examples of simple community preparedness activities occurring in Victoria and other 
jurisdictions. Red Cross has multiple 'hazard-blind' resources for a variety of populations that vary from 
planning tools to simple preparedness activities. Several councils across Victoria have simple community 
messages that are relevant for all emergencies. Likewise, Queensland, New Zealand and the United 
States have short and simple, general preparedness messages that can be used for all emergencies. 

IGEM recognises that the information and engagement activities provided by the sector were well-
informed and potentially effective in increasing community preparedness. However, there is scope to 
simplify the messaging and encourage people to focus on preparing for their own risks and vulnerabilities 
– for example a lack of reliable access to transport, difficult access/egress to their home or health 
conditions – rather than the numerous emergency situations they may face.  

 

  

Recommendation 3 

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria – in collaboration with the community and emergency management sector – develop and 
promote a preparedness strategy that: 

• is relevant to all emergencies 

• is aligned with existing community resilience initiatives 

• includes a clear, consistent and accessible preparedness message 

• builds on the community preparedness work of the Australian Red Cross 

• considers leading practice from other jurisdictions. 
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BOX 4: PETS IN EMERGENCIES 

During an emergency, animals can influence human survival, preparedness and resilience183 as the 
bond between humans and their pets can have a significant influence on a person's decision-making. 
Consequently, people may put their lives at risk to protect the welfare of their pets.184, 185  

While this section relates to pets, owners of livestock may be equally concerned with the welfare of 
their animals. Pets are domesticated animals that offer physical, emotional, behavioural and social 
support for people in the home.186 

Pet welfare concerns are not unique to Victoria. International emergencies such as Hurricane Katrina 
saw numerous people refusing to evacuate because the government prohibited owners from 
evacuating with pets.187 Research supports the notion that animals are a barrier to people's willingness 
to evacuate, with some research suggesting it is the most common reason for failing to evacuate. While 
people may wish to evacuate, they may choose to stay if they are unable to leave with their animals.184  

The Royal Society for the Prevention of Cruelty to Animals (RSPCA) estimates that up to 1 million wild 
animals and pets perished in the 2009 Victorian bushfires.188 The findings from the VBRC concluded 
that there is 'good argument to address the welfare of all animals holistically in the EMMV'.189 Survivors 
of the 2009 Victorian bushfires told the VBRC that while protecting their homes was a primary reason 
for staying, protecting the welfare of their pets was another influential factor. The VBRC also heard 
accounts about victims who lost their lives after delaying their evacuation due to concerns for their 
pets or because they refused to leave their pets behind.121 

Pets were not welcome at relief centres during the 2009 Victorian bushfires.183 Pet owners were advised 
to make alternative arrangements for their pets or leave them at home.   

The VBRC found that during relief operations the approach to animal welfare lacked coordination and 
the coordination of animal relief after the fires was fragmented. The VBRC suggested that improving 
agency coordination would improve the effectiveness of animal relief.189 

Before the 2009 Victorian bushfires communications regarding animals during emergency response 
and relief were generally informal and there were no official coordination arrangements between 
government and non-government organisations.183 This led to confusion about roles and 
responsibilities for animal management during an emergency.  

To address the VBRC's recommendation, the then Department of Primary Industries formed the 
Victorian Animal Welfare Emergency Management Committee to coordinate the response of animal 
welfare organisations.190 The committee established the Victorian Emergency Animal Welfare Plan, 
which was recognised under the EMMV in September 2011. The plan outlines formal arrangements 
between agencies by clarifying roles and responsibilities for emergency response, relief and recovery 
activities that relate to animal welfare.191 

DJPR administers the Victorian Emergency Animal Welfare Plan. Agriculture Victoria is the primary 
agency responsible for the welfare of pets and livestock during an emergency.  

Councils have responded positively to the Victorian Emergency Animal Welfare Plan and considerable 
work has been undertaken to incorporate the plan into MEMPs.183 The National Planning Principles of 
Animals in Disasters is a tool that assists councils to tailor their plans to suit the animal welfare needs 
within their community.192 

State-level guidelines were established to assist councils to manage pets in relief or evacuation 
centres.185 These guidelines have been incorporated into MEMPs.  

It is important to note that while councils and the sector can assist in providing animal welfare during 
an emergency, ultimately the responsibility remains with the pets' owners.185 Sector organisations are 
educating the community on emergency preparedness with many encouraging pets to be included in 
individual emergency plans, allowing pet owners to relocate with their pets in a safe and timely 
manner.191 

The response of agencies and the community to the 2019 Bunyip bushfires indicated that reforms since 
the 2009 Victorian bushfires have led to improvements in pet welfare during emergencies. Small pets 
were accommodated at the relief and evacuation centres. Kernot Hall relief centre in Morwell had a 
duck that provided 'light relief' to local community members affected by the fires. Community 
members also shared available resources such as horse floats and available land for displaced pets.193 
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During the 2019 Bunyip bushfires the approach to animal welfare and animal relief operations 
appeared less fragmented and communication was coordinated in a more formal manner. Relevant 
agencies were less confused about their roles and responsibilities. The Agriculture Victoria Animal 
Welfare Commander communicated to relevant agencies that during the bushfire additional 
assistance was not required on the ground. Instead, agencies such as the RSPCA assisted in other 
supporting roles like coordinating donations.194  

While positive changes have been made in Victoria, more can be done to improve animal welfare 
during emergencies. Ideas for future improvements could come from international organisations such 
as Animal Evac in New Zealand, which uses a cloud-based system to register animals found in an 
emergency with the hopes of reuniting them with their owners.187 

Affected community members and their canine companion arriving at a relief centre (Image: Susan Cullinan/ 
Australian Red Cross) 
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CHAPTER SUMMARY: SECTOR CAPABILITY AND CAPACITY OF EMERGENCY MANAGEMENT 

What did sector capability and capacity look like in Victoria in 2009? 

The sector was consolidating agencies and organisations performing similar operations to amalgamate 
and strengthen their capability and capacity. LSV and AV were formed following the merging of separate 
organisations. VICSES was established as a Statutory Authority in 2005.  

The sector had formed a multi-agency training committee chaired by the OESC to improve joint training 
and exercising. There were examples of multi-agency training and exercising but these were limited. 
Responder agencies managed response operations in a siloed manner, using different communication 
systems and field equipment.   

In 2007 MAV and the Municipal Emergency Management Enhancement Group finalised a protocol for 
emergency resource sharing across councils. 

Major changes in the past 10 years 

Several key initiatives related to the sector's capability and capacity have been introduced including: 

• the implementation of 30 JSOPs with an increased number of organisations using them 

• significant improvements to radio communication systems and networks 

• the development and launch of EM-COP and the Victorian Preparedness Framework in 2018  

• the delivery of Phase 1 of the Councils and Emergencies project focused on capability and capacity  

• council funding received through the Municipal Emergency Resource Program  

• the development of an Exercise Framework that prioritises planned exercises for three years 

• the establishment of the Volunteer Consultative Forum and the development of the Strategic 
Priorities for Volunteering in Emergency Management. 

What does sector capability and capacity look like in Victoria in 2019? 

There is a significantly greater degree of response interoperability across the sector as a result of the 
strengthened operating procedures, improvements in Information and Communications Technology (ICT) 
and joint training and exercising. There is no centralised ICT system which limits further interoperability.  

A greater number of sector organisations have access to training and exercising opportunities. However, 
organisations continue to primarily deliver training in-house. The sector has made a commitment to the 
development of a sector-wide strategy for capability and capacity. However, this has not been finalised.  

Since 2009 councils' roles in emergency management have increased significantly and some councils are 
stretched to maintain the capabilities required to deliver on their responsibilities.  

Volunteers continue to be a critical component of emergency management with responder agencies 
making improvements to ensure volunteers are valued and developed. However, responder agency-
based volunteers continue to report feeling under-utilised and undervalued by the overall sector.  

There are more emergency management personnel across CFA, MFB, VICSES, FFMVic, ESTA, LSV, AV, 
VicPol and EMV. Volunteer numbers have increased in LSV and VICSES and decreased in the CFA and AV.  
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6.1 Background 

Implementing strategies to maintain and strengthen the capability and capacity of the sector is essential 
to ensuring safer and more resilient communities. Capability and capacity are essential considerations 
for all phases of emergency management to ensure the sector is sufficiently resourced and skilled to 
support the community. 

Capability is the sector's collective ability to reduce the likelihood and consequences of an emergency in 
all phases of emergency management.195 Capability refers to the emergency management system's 
technical and other abilities before, during and after emergencies.8 

Capacity is the extent to which the sector can sustain the required capabilities in all phases of 
emergency management.195 The White Paper noted the capabilities of the sector may be required across 
multiple locations for prolonged periods of time. 

In Victoria the sector aims to have strong capability and capacity across all emergencies. This chapter 
discusses the capabilities and capacity required in all phases of emergency management and considers 
reform of both operational and strategic capabilities and capacity. 

 Sector capability and capacity prior to 2009 
At the time of the 2009 Victorian bushfires the fire and emergency services maintained a capacity 
greater than other states of comparable size.196 The emergency management workforce was made up of 
both career and volunteer staff. Personnel were employed in both operational and support roles.  

Despite a strong capacity, the sector was fundamentally different before the 2009 Victorian bushfires. 
Responder agencies would work together when their hazard expertise was required, when there was a 
need for additional capacity, or when hazards crossed land tenure. Other organisations would be 
informed of relevant information to facilitate recovery once response operations had concluded. 

CFA and the then DSE fire services had a history of working together on bushfires that spread across 
public and private land and were well rehearsed in joint response operations. Likewise, CFA and MFB had 
multiple memoranda of understanding related to specific operations, joint training and collaborative 
community engagement. There were other specific agreements between AV, VICSES and the fire services.  

The sector adhered to AIIMS, which provided some consistency across incident management. Despite this, 
there were challenges with interoperability such as different communications systems and incompatible 
equipment. 

Stakeholders reflected on the siloed approach to emergency management prior to 2009 as a significant 
issue for the collective capability and capacity of the sector. It was not typical practice to include other 
organisations in response operations: 

The responders would come in, put the wet stuff on the red stuff and go home. Everyone else would 
come in and deal with the impacts but we'd operate in a pretty independent and isolated manner. So, 
before 2009 it was very much emergency services, and then a whole range of other players. 

Stakeholder quote. 

The sector's capability and capacity were severely tested during the 2009 Victorian bushfires and the 
2010–11 Victorian floods. Both the VBRC and the VFR identified areas requiring significant improvement. 
Subsequent reviews and inquiries recommended strategies and projects to determine the capability and 
capacity needs of the sector and ensure actual capability and capacity met these needs.  

The White Paper identified a need to broadly build the capability and capacity of the sector. The sector 
needed major reform to promote greater collaboration and cooperation across agencies. The White 
Paper also built on the numerous recommendations and actions from the VBRC and VFR and called for 
significant reform to improve the overall interoperability, capability and capacity of the sector and 
consider the vitally important contribution of volunteers. It identified interoperability as a fundamental 
part of capability and capacity.  
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This chapter will consider the following areas of reform: 

• interoperability 

• capability and capacity initiatives 

• capability development 

• volunteers. 

6.2 Interoperability 

Both the VBRC and VFR identified a lack of interoperability between responder agencies and other sector 
organisations. Both noted that responder agencies were limited in their ability to work together due to a 
lack of agreed arrangements and resources to facilitate collaboration and communication across 
agencies. 

The White Paper focused on the need for the sector to be interoperable in its command and control 
arrangements, service delivery models, technology, information sharing capability and overall operations. 
It specified actions to promote working in an interoperable manner and facilitate situational awareness 
and information sharing across agencies. It strongly endorsed any changes that were designed to 
facilitate interoperability as a means of increasing capability and capacity in the sector. 

The White Paper presented an adapted version of United States of America's Department of Homeland 
Security's Interoperability Continuum (Figure 10, page 128). It identified five work streams and associated 
milestones for increasing levels of interoperability. The White Paper used the Interoperability Continuum 
to provide structure to the recommended actions to increase interoperability across the sector.   

Subsequent reviews have recognised that organisations other than responder agencies can contribute to 
all phases of emergency management in a more meaningful and streamlined manner. This requires being 
included in operational arrangements, having access to the systems and procedures and being involved 
in decision-making.  

There have been several reforms implemented that have promoted interoperability across responder 
agencies by: improving operational governance arrangements, clarifying roles and responsibilities, 
promoting information sharing, consistency of situational awareness and developing a central repository 
of information.  

This section of the review will focus on reform in: 

• joint standard operating procedures  

• technology 

• joint procurement. 

  

Finding 19 

The Inspector-General for Emergency Management finds that response interoperability has been 
significantly improved by a greater involvement of organisations in emergency management with 
clear responsibilities, defined joint procedures and shared technology to facilitate situational 
awareness. Further improvements in interoperability are constrained by organisational-based 
technology, systems and processes, and limited oversight of sector-wide capability development 
activities. 
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Figure 10: Interoperability continuum (adapted from the Department of Homeland Security, USA) 

 

 Joint standard operating procedures  
The sector is made up of multiple organisations that have varying policies, procedures and operational 
models. JSOPs are used as a collectively agreed-upon set of procedures to facilitate working together in 
operational response functions.  

Responder agencies used JSOPs prior to the 2009 Victorian bushfires.197 However, there has been an 
increase in the number of sector organisations that use them. This required some significant changes to 
the drafting and endorsement process, and an extension of the responsibilities and procedures 
described.  

The 2011 VBRC Implementation Progress Report found there was greater significance placed on the 
centralisation and coordination in the use of JSOPs for incident management. It identified several actions 
directly related to multiple JSOPs.198 

Prior to the EMC the FSC was responsible for the enhancement of the operational capability and capacity 
of the fire services. In 2011 the FSC commissioned a report following the Review of the Tostaree Fire, which 
recognised that fire services personnel had implemented the new command and control arrangements 
and relevant JSOPs.199 

The VFR found that interoperability was still a significant issue in responding to the 2010–11 Victorian 
floods. It noted that sector organisations largely worked in siloes and the lack of standardised operating 
procedures between agencies added to the overall complexity of the emergency and reduced the 
capacity of the agencies to work collaboratively.6 

The White Paper noted that collaboration between sector organisations can be improved through the 
adoption and compliance with common doctrine in the form of standard operating procedures. The White 
Paper acknowledged improvements in common doctrine related to fire and called for procedures to be 
put in place to address a greater number of hazards.  
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Under the 2013 EM Act, the EMC is responsible for the development of incident management operating 
procedures in consultation with responder agencies. The EMC must provide those operating procedures 
to each responder agency, EMV and IGEM. The EMC is required to publish JSOPs on EMV's website unless 
it is not in the public interest to do so.  

EMV works with relevant agencies to develop the operating procedures that assist in the management of 
emergencies in Victoria. Currently, EMV works with organisations that have responsibilities under the 
existing JSOP or EMMV to specify the procedures and receive an appropriate level of endorsement or 
approval.  

The EMC has developed and implemented 30 JSOPs. Due to the ongoing transformation and reform of 
the sector, four JSOPs have been withdrawn since 2018, leaving 26 currently in place.200 Each JSOP is 
categorised as operational preparedness, operational response, community information, safety or 
performance monitoring and improvement. More than half of the JSOPs are categorised under the 
operational response category.  

JSOPs are reviewed approximately every two to three years from the date they become effective, or more 
frequently as required. SOP J04.01 – Public Information and Warnings and SOP J02.03 – Incident 
Management Team Readiness Arrangements have gone through the most iterations and are at version 12 
and 11 respectively.  

At the time of writing all but one of the JSOPs are up to date in their review cycle. SOP J02.04 – Local 
Knowledge – Bushfire was due for review in August 2016.200 Stakeholders discussed that the review of 
J02.04 will extend the procedures to apply to a greater range of hazards. IGEM was advised by 
stakeholders that the review process had commenced but had not yet resulted in an updated JSOP. 

Use of JSOPs in Victorian emergencies 

The evidence presented to IGEM suggested JSOPs have been adopted across the sector and used by the 
relevant control agencies to guide response operations for multiple hazards. 

According to the findings from the Hazelwood Inquiry, the state was well prepared in the lead up to the 
extreme fire weather conditions on 9 February 2014, particularly with respect to resource management. 
Under SOP J02.03 – Incident Management Team – Readiness, the sector had pre-positioned IMTs to 
manage major bushfires or potential major bushfires.77 

The Hazelwood Inquiry also led to the development and endorsement of a range of additional JSOPs in 
relation to smoke incidents including J03.18, J03.19 and J03.20.166 These smoke-related JSOPs were 
developed as part of the 2016 State Smoke Framework, and support the coordination and collaboration 
between sector organisations during events involving smoke and emissions. They also facilitate the 
operational implementation of standards and guidelines under the State Smoke Framework.165 IGEM 
observed that the JSOPs successfully guided the positioning and operation of air quality monitoring 
equipment during the SKM Coolaroo recycling plant fire. Most notably, actions resulting from J03.20 led to 
effective collaboration, data sharing and dissemination of vital community information.166 

IGEM sighted evidence indicating that JSOPs are regularly modified and expanded based on recent 
incidents and changes in the sector. This is a positive example of interoperability by the sector and 
operational coordination by EMV to ensure JSOPs are kept up to date and reflective of actual practice. 

EMV has modified JSOPs to: 

• include the responsibilities of additional organisations (for example SOP J03.10 – Traffic 
Management at Emergencies) 

• clarify procedures (for example SOP J03.18 – Incident Air Monitoring for Community Health) 

• incorporate flexibility (for example SOP J02.03 – Incident Management Team – Readiness) 

• reassign responsibilities (for example SOP J03.20 – Managing Significant Community Exposure to 
Carbon Monoxide from Smoke). 

Stakeholders commented to IGEM that there is currently a more collaborative approach towards agency 
consultation in the development of the JSOPs than there has been in the past. The collaborative efforts 
have led to JSOPs that accurately capture the responsibilities of organisations and facilitate efficient 
responses. JSOPs have also been developed to formalise existing positive operational functions and 
ensure these functions can be resourced appropriately for all incidents. 



130 

For example, the interim SOP J08.05 Health Monitoring – Emergency Service Personnel was developed 
based on a memorandum of understanding between AV and MFB where AV provided health monitoring 
services during emergency events. Although there was no official agreement between CFA and FFMVic, 
health monitoring had gradually expanded to assist both responder agencies. Following the 2018 South 
West fires EMV recognised the importance of this function and worked with AV and the responder 
agencies to draft a JSOP that reflected the health monitoring functions performed and encourage 
responder personnel to participate in on-site health monitoring. 

Currently JSOPs are related to response operations and have facilitated interoperable response 
functions across the sector for multiple hazards. JSOPs are updated as required and follow a transparent 
drafting and endorsement process. Evidence sighted by IGEM suggests JSOPs are frequently used in 
response and provide a clear and simple guide that details the responsibilities and procedures of the 
organisations involved.  

 Technology 

The VBRC noted issues related to incompatible inter-agency technology that hampered joint operations 
and a consistent level of situational awareness across sector organisations. Responder agencies and 
support organisations used a variety of mapping systems, communications equipment, incident 
management systems and platforms for communications and situational awareness. Access to timely 
information and data was problematic, which caused delays and misunderstandings during response. 

The VBRC and VFR made specific recommendations to promote increased interoperability and facilitate 
situational awareness, operational tasking and information sharing across agencies.  

In 2010 the government endorsed the Emergency Services Communications Strategic Framework 
(ESCSF), which was developed to provide principles and a vision to guide sector-wide communications 
infrastructure. The ESCSF provided strategic guidance for the planning and provision of integrated multi-
agency emergency services communications technology across the sector. It was designed to drive 
effective and efficient investment in long-term emergency services ICT. 

The White Paper identified actions to improve the interoperability of technology for all hazards. It 
specified an action for the sector to build on the work already done for ESCSF and develop a long-term 
strategic plan for interoperable technology.   

IGEM notes most of the reform recommended for interoperability of technology is relevant to response 
phase information sharing, communications, incident management and mapping, and focuses on fire 
and Class 1 emergencies. This section describes several projects that have sector-wide implications for 
interoperability. 

Operational communications 

Operational communications are those communications within and between sector organisations when 
performing business as usual activities in the field, responding to emergency incidents, or responding to 
multi-agency, large-scale emergency events. 

The sector has long recognised the need for robust and reliable communications systems. Prior to 2009, 
the government and responder agencies had made large investments of public funds in emergency 
services communications infrastructure. However, the VBRC indicated that there were some significant 
shortcomings in the communications systems available to the fire agencies during the 2009 Victorian 
bushfires.  

For example, CFA personnel encountered multiple radio communications difficulties. These included 
radio black spots where radio reception was poor or non-existent, smoke-related radio communication 
failures, congestion of radio channels and a lack of available channels. These difficulties were 
compounded by the destruction and damage of radio communications infrastructure due to the fires. 

Finding 20 

The Inspector-General for Emergency Management finds there have been significant improvements in 
technology that have facilitated information sharing and operational communications, and increased 
the level of interoperability across the response phase of emergency management. 
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The VBRC recommended specific improvements to inter-agency communications between CFA and DSE. 
These improvements related to the standardisation of ICT, and communications operating systems as a 
means of achieving greater efficiency and interoperability between agencies. 

VicPol and Corrections Victoria have now transitioned to the state's secure encrypted digital radio 
network that prevents members of the public 'eavesdropping' on police and correctional services 
operations. VICSES, LSV and CFA outer-metropolitan brigades have also transitioned to this digital radio 
network. 

In 2010 the government invested in some early work to address radio black spots. The Black Spot 
Remediation Project started in 2010 and led to the identification of eight sites for remediation. By 2012 the 
government had delivered 16 radio black spot solutions.201 As at March 2019 – after multiple funding 
rounds – there were a total of 130 additional towers built across regional Victoria.202 The government has 
promised to fund a total of 224 towers, increasing regional Victorians' ability to access information while 
also providing responders with an improved means of communication during an emergency event.203 

Regional radio communications have markedly improved through the introduction of digital radio 
technology, radio repeaters, updates to radio firmware, a dedicated incident channel used to inform the 
Incident Control Centres (ICC) and off-road radio trailers. Through the Regional Mobile Radio (RMR) 
program, CFA was able to upgrade to the new digital radio network in almost all CFA districts (except for 
four) providing high quality digital network capabilities. 

Through this work responder agencies have developed a greater understanding of radio black spots and 
developed temporary solutions to overcome coverage issues. In 2015 during the Wye River – Separation 
Creek bushfire, responder agencies advised IGEM they were able to pre-position radio network extenders 
in various strategic points – for example placed in boats off the coast and helicopters positioned at the 
top of hills – to provide greater coverage. 

In 2014 Victoria's Emergency Management Long Term Communications Plan was released, which was 
rebranded as the EMOC Program. This program has captured some of the later work of the Black Spot 
Remediation Program. 

The development of the EMOC Program directly addresses a SAP action related to the enhancement of 
systems and platforms to deliver integrated services. The action requires the implementation of the 
sector's long-term communications plan with a long-term goal of moving to a single integrated voice 
network and sector-wide broadband data service.  

The EMOC Program is designed to be implemented over a 10-year period and aims to transform the 
emergency services operational communications capability from voice-centric to data-centric 
communications. It involves multiple agencies, including AV, CFA, DELWP, ESTA, LSV, MFB, VICSES, 
Corrections Victoria and VicPol. 

The EMOC Program commenced in 2016 and is being delivered through a series of discrete projects, 
which are: 

 Digital Radio Upgrade Program (DRUP). This project migrated regional VicPol, VICSES, LSV and 
Corrections Victoria to the Victoria-wide digital RMR and Metropolitan Mobile Radio (MMR) networks. 
It also expanded the RMR service to replace CFA's analogue radio network in outer-metropolitan 
districts and provided VicPol with a digital encrypted radio system in regional Victoria. 

 MMR Extension Project. This project extends the current MMR Public Private Partnership Agreement 
to provide service continuity for sector organisations as required.  

 Emergency Alerting System (EAS) Extension Project. This project will extend the current EAS 
Operating and Maintenance Agreement to ensure continuity of paging services as required.  

 Public Safety Mobile Broadband (PSMB). This project will eventually supersede the EAS and MMR 
and result in the establishment of a National PSMB set of operational objectives, high level 
requirements and an agreed service delivery model. 

In the third quarter of 2019, IGEM noted significant progress had already occurred for the EMOC Program. 
The DRUP implementation is now complete and has delivered 8193 new digital radios across 583 different 
locations and installed radios in over 1000 vehicles for VicPol, VICSES, LSV and Corrections Victoria.  
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All Victorian emergency service organisations are now compliant with Australian Government regulations 
regarding the operation of radio networks and have the capability to communicate by radio with other 
agencies when attending multi-agency events. There are some remaining differences in the radio 
equipment used by agencies, but interoperability has greatly improved. 

Information management systems 

The White Paper specified actions to further develop a common operating picture to improve 
interoperability among responder agencies. The 2013 Information Interoperability Blueprint built on the 
ESCSF and led to several initiatives to improve interoperability of the sector. 

EM-COP was developed and launched in November 2016. It provides a common mapping tool for sector 
organisations, document and information sharing capabilities, communication forums and a reference 
library for doctrine and emergency management information. Information available on EM-COP includes 
information logs for ongoing incidents, SCC and Regional Control Centre (RCC) rostering information and 
links to response procedures. It also provides the functionality to issue information and warnings to the 
community using the VicEmergency platform (see Section 5.3, page 106). 

Stakeholders commented that EM-COP improves information flow, provides timely intelligence and 
improves decision-making when used to its full potential. Stakeholders from councils and other 
government departments discussed the value of EM-COP for increasing their understanding of an 
incident and informing their planning for clean-up and recovery. 

The value of the platform relies on its collective use across the sector and on emergency management 
personnel updating information in a timely and consistent manner. For example, several stakeholders 
commented that they have stopped using the collaboration spaces as there is limited use of these virtual 
spaces across agencies and most communication is occurring in other forums. 

Some stakeholders perceived EM-COP to be difficult to understand as they do not regularly use the 
platform. This was prevalent among emergency management personnel in councils. Council personnel 
rarely need to use EM-COP and consequently may not have recently undertaken training. This made it 
difficult for them to efficiently access and navigate the platform. EMV offers two online training modules 
through its Learning Management System and there is a training version of EM-COP that can be used to 
familiarise users with its functions. However, without regular use it is difficult to maintain proficiency 
across all the functions of the platform. 

Responder personnel commented that EM-COP does not provide sufficient incident management 
capabilities and – in most cases – responder agencies still use their own systems to support incident 
management. Personnel using their own agency's systems still refer to EM-COP, but this creates 
duplication of some work. 

There is still a limited capacity for EM-COP to interact with the numerous agency-specific platforms and 
the variety of functionality they provide. However, EMV led some work to integrate a new centralised 
impact assessment portal hosted on EM-COP with CrisisWorks, and commenced work to integrate other 
agency-specific systems. This was trialled based on feedback from the 2017–18 summer season and an 
attempt to improve interoperability across systems. IGEM notes the integrated impact assessment portal 
was not used in the 2018–19 summer season. 

Most stakeholders with roles in readiness and response commented that EM-COP had substantially 
improved interoperability, provided access to doctrine and increased situational awareness. EM-COP has 
over 10,000 registered users representing more than 170 organisations across government, responder 
agencies, support organisations, councils and private businesses. EM-COP is displayed in ICCs, RCCs and 
the SCC and many agencies display the EM-COP map alongside their own incident management 
platforms to assist with inter-agency situational awareness. 
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Incident management systems 

Incident management systems include a suite of products that help sector organisations to manage 
incidents by keeping track of tasks, assigning roles to individuals or units, sharing incident information 
and providing forums for live communications. Typically, these systems save all information that is 
reported, providing an automatic and comprehensive record keeping capacity. 

Prior to 2009 sector organisations communicated incident information using radio communications and 
telephony, through in-person conversations or not at all. This resulted in delayed and inconsistent 
information sharing and a lack of incident awareness across sector organisations. It also limited the 
amount of involvement non-responder organisations could have as there was no simple method for 
communicating with the control agency. The White Paper identified common incident management 
systems as an important element of interoperability because it would enable all sector organisations 
involved in operations to monitor and provide feedback on actions completed and decisions made 
throughout the incident.  

The development of the EMOC program and EM-COP has greatly improved operational communications 
and situational awareness. However, neither development provides comprehensive incident management 
functionality. 

Currently responder agencies use a variety of incident management platforms that are either 'off the 
shelf' or customised to suit their needs. These platforms provide a range of capabilities including photo 
and video sharing, live chatrooms, impact assessment data sharing, work logs and tasking functionality. 
Responder agency stakeholders identified these platforms as central to the operational work conducted 
during response. 

Inter-agency incident management is still conducted through IMT meetings and communicated using 
radio, email and in-person conversations across sector organisations and tiers of incident control.               
EM-COP is used as much as possible to monitor progress and ensure situational awareness is based on 
current incident information, but it does not have suitable communications, tasking or data-sharing 
functionality to be used as an incident management system. 

EMV discussed some preliminary work to 'patch' agency-based incident management systems into EM-
COP. However, at the time of writing that had not been significantly actioned and was not considered a 
long-term solution.  

Responder agency personnel were not overly concerned about the lack of interoperability between 
incident management systems as improvements in communications interoperability for mapping, radio 
and situational awareness had significantly improved incident management. However, there is some 
duplication of work required to share information collected on agency-specific incident management 
platforms to EM-COP or through other methods.  

IGEM acknowledges that responder agencies have invested heavily in the development of fit-for-purpose 
incident management systems based on their organisational characteristics and their emergency 
management roles. Moving to a centralised system would need to be a highly consultative and well-
funded process to ensure the needs of all organisations were addressed and sufficient privacy and 
security protocols were implemented.  

Effectiveness of technology as a means of increasing interoperability 

There have been many improvements to ICT to facilitate interoperability across the sector. Although 
some stakeholders felt that some systems were under-utilised or could be better integrated across the 
sector, there was strong agreement that the sector was better able to share information and 
communicate across organisations. 

IGEM notes that many of these changes are only applicable to readiness and response operations. Very 
few recovery organisations have the appropriate training, experience and access to these technologies 
to improve situational awareness for recovery purposes. Many of the current solutions are not designed 
to address recovery ICT needs. 

A number of stakeholders discussed the need to have a single, centralised ICT solution for all sector 
organisations. The ICT solution should incorporate operational communications, situational awareness, 
mapping, incident management and other information sharing and communications needs. Stakeholders 
recognised that this requires major, ongoing investment across the sector to build and maintain a single 
ICT solution for all sector organisations. 
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There is scope to streamline incident management systems and situational awareness tools (for example 
EM-COP) and integrate some functions of the EMOC program into a centralised ICT solution to reduce 
duplication and facilitate ongoing information sharing during the response phase of an incident. A 
sector-wide incident management system would also allow all sector organisations to monitor the 
incident and have greater access to information in order to mobilise appropriate relief services and 
develop recovery plans. However, appropriate use of any information made available across the sector 
would need to be understood and privacy, commercial sensitivity and access rights would need to be 
considered. 

 Joint procurement 

Prior to the 2009 Victorian bushfires, agencies had a long history of making independent procurement 
decisions and investments. Investment in and procurement of specialist equipment and ICT was based on 
each agency's own resource requirements and ensuring purchases were fit-for-purpose. Shared 
procurement occurred in an ad hoc manner based on immediate and short-term needs and the 
availability of funding. 

Several recommendations in the VBRC and VFR addressed the lack of interoperability in technology and 
equipment, limiting cooperation and information sharing across agencies. The White Paper proposed 
that the sector implement a common procurement strategy to facilitate interoperability and take 
advantage of economies of scale.   

There was also an acknowledgement that technology and equipment should be procured and managed 
in a manner that best addresses emergency risk across the state. The VBRC recommended that 
equipment is permanently or temporarily deployed to locations according to a risk assessment. IGEM has 
also recommended that investment and resources are allocated to address capacity needs and 
emergency risk.204 

The 2013 EM Act requires the Chief Executive of EMV to take a lead role in coordinating investment 
planning and large-scale strategic projects related to major procurement and communications and 
information systems related to responder agency service delivery.   

The SAP identified actions related to the 'Services and Systems' theme that require a shared procurement 
investment plan (Action G5) and a long-term communications plan for the sector (Action H1) with both 
actions contributing to a delivery model that facilitates interoperable and coordinated systems, 
platforms and ultimately services to the community. 

In October 2017 the ESLG approved in-principle the Emergency Management Investment and Asset 
Strategy. The assets include a range of asset types and infrastructure and involves CFA, FFMVic, EMV 
(Marine Search and Rescue), ESTA, LSV, MFB and VICSES. EMV included the implementation of the 
Emergency Management Investment and Asset Strategy in its 2020 Strategic Plan and committed to 
improving asset and procurement management.53  

A stakeholder discussed one example of a joint procurement for breathing apparatuses that included 
CFA, MFB, AV, VicPol and additional agencies within the Department of Justice and Community Safety. 
These organisations were able to coordinate and negotiate a single contract and savings were in the 
range of $3 to $4 million. The common equipment will facilitate interoperability as personnel across 
agencies will be familiar with the equipment. 

A number of other coordinated investment and asset projects are underway or planned, including co-
located and shared facilities, asset standardisation, management and maintenance, shared procurement 
and use of new technology.125 Figure 11 describes the current investment process, which includes sector-
wide planning. There is scope to strengthen the established prioritisation process with a risk-based needs 
assessment and continually evaluate investment decisions. 

Finding 21 

The Inspector-General for Emergency Management finds that a sector-wide procurement strategy 
has been developed and used. However, the strategy is not based on strong evidence or risk 
assessment and is not yet routinely used for major investments across organisations. 
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Stakeholders commented that the implementation of the Emergency Management Investment and Asset 
Strategy has been sporadic depending on the involvement of individual sector organisations and EMV's 
capacity to lead work. However, there have been several examples of coordinated asset and 
infrastructure investment across agencies and an incremental approach to developing and expanding 
these investments.  

Supporting interoperability through procurement  

Stakeholders were not always aware of the sector-wide asset and investment strategy and there are still 
examples of major investments and resourcing decisions being made in isolation. There was also limited 
evidence of procurement being driven by an extensive, sector-wide needs analysis. However, EMV 
advised IGEM that it intends to have a more explicit strategy based on risk-based needs analysis to drive 
procurement in the future.  

Figure 11: Victorian emergency management sector investment process125 (Source: EMV) 

 Summary of interoperability reform 
Stakeholders were very clear that the reforms related to interoperability were positive and had facilitated 
a greater ability for the sector to 'work as one'. Interoperability was commonly discussed as the major 
reform in emergency management and had allowed organisations to share responsibility across the 
sector. This has resulted in more efficient response operations as organisations were aware of their roles 
and responsibilities and can communicate and share information more readily. 

Community survey respondents also reported several positive observations related to interoperability 
and sector organisations working together. Respondents also positively commented on the increased 
involvement of councils and media. Many commented how responder agencies were working together in 
a coordinated manner and noted this resulted in better outcomes for the community: 

Great to see emergency services working more cohesively and consistently together – unified 
approach significantly helping with community confidence and consistency of messages and 
accessibility. 

Community survey respondent. 

IGEM used the Interoperability Continuum (see Figure 10, page 128) to assess improvements in 
interoperability based on the evidence collected throughout this review. IGEM recognises the regular 
usage of shared doctrine (JSOPs), joint exercises, inter-departmental representation on decision-making 
committees, shared communications systems and common operating pictures. These changes indicate 
greater interoperability across the sector. 

In the period between 2009 and 2019 there has been a considerable effort across the sector to facilitate 
interoperability. There are some remaining ICT solutions, procurement and resource management 
actions that could further improve interoperability if they are resourced appropriately and adopted by all 
sector organisations.  

There is scope to extend the interoperability to relief and recovery plans, communications and 
resourcing. IGEM notes that many of the benefits of interoperability are absent from recovery operations 
and sector organisations revert to ad hoc collaborative working arrangements or siloed recovery efforts.  
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Interoperability requires an explicit commitment from leaders and an initial investment of resources and 
funding. The improvements observed during incident response have benefitted from EMV's coordination 
and significant government investment in ICT solutions. A similar investment in recovery interoperability 
would likely create efficiencies and more positive outcomes for communities. 

6.3 Capability and capacity initiatives 

The White Paper called for the capability and capacity needs of the sector to be assessed and compared 
to the actual capability and capacity. There was a strong emphasis on incorporating risk and an 
understanding of all likely hazards. It suggested any gaps should be addressed through the development 
of strategies to increase capacity and strategically improve capability through needs-based training and 
exercising arrangements.  

The sector has commenced initiatives to determine the capability and capacity needs of the sector. The 
SAP incorporated most of the recommendations into actions that are discussed in the following sections. 
Each of these actions has a common objective to strengthen the capability and capacity of the sector.  

This section of the review will focus on reform in: 

• sector capability needs assessment 

• Sector Workforce Strategy 

• surge workforce  

• council capability and capacity. 

These initiatives support other work to increase capability and capacity through training (see Section 
6.4.2, page 148) and volunteerism (see Section 6.5, page 153). 

 Sector capability needs assessment 
EMV developed the Emergency Management Capability Blueprint 2015–2025 (the Blueprint)195 in 2015. The 
Blueprint led to the publication of the Victorian Preparedness Goal in 2016205 and the Victorian 
Preparedness Framework in 2017.143 A revised version of the Victorian Preparedness Framework (Update 
#1) was released in 2018.167  

The Federal Emergency Management Agency (FEMA) in the United States of America provided guidance 
to the sector and EMV based on its experience in developing and implementing its National Preparedness 
Goal. FEMA shared lessons from its work and the EMV Preparedness Framework shares a number of 
commonalities in approach with the FEMA work.206 

The Preparedness Framework was developed using the 2012–13 State Emergency Risk Assessment79 to 
identify the major risks facing Victoria and prioritise capabilities accordingly. It outlines the role of the 
traditional sector organisations, strategic decision-making committees, government departments, 
councils, community service organisations, businesses and community. 

  

Finding 22 

The Inspector-General for Emergency Management finds there has been progress towards addressing 
the capability and capacity issues across the emergency management sector that includes the 
identification of required sector-wide capabilities and a gap analysis of capability and capacity for 
council emergency management functions. However, work to conduct a gap analysis of sector-wide 
capability and capacity, and the development of a sector workforce strategy has stalled and is 
duplicative and disconnected in parts.  
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The Preparedness Framework outlines the 21 core capabilities of the sector grouped under five core 
capability elements: people, resources, governance, systems and processes. The 21 core capabilities are 
intended to coordinate and guide sector-wide training and are being used as the basis for the capability 
needs assessment (see Figure 12).  

Figure 12: Core capabilities identified in the Victorian Preparedness Framework167 

The core capabilities each have between three and nine associated critical tasks that need to be 
delivered to fulfil the intent of the core capability. The critical tasks are measurable and applicable to a 
variety of organisations. An example of the critical tasks associated with the core capability of impact 
assessment are: 

• gather information regarding the extent of damage, immediate threats, loss of life and persons 
displaced 

• collect progressive assessment data of the scale and characteristics of the impact across the social, 
economic, built and natural environments 

• provide consistent and meaningful impact assessment data through a coordinated process to 
decision-makers. 

IGEM notes that the Preparedness Framework is a live document and the second half of the document 
that describes the critical tasks is considered to be a final draft only. 167 

A sector-wide capability needs assessment commenced in 2018 and is due for completion in 2021. This 
work is associated with SAP Action G4, which was originally planned for completion in December 2016. The 
due date has been revised on multiple occasions based on the complexity of the project and the 
requirement to engage broadly across the sector. The forthcoming delivery of the sector-wide capability 
needs assessment will provide a stronger evidence base to guide a strategic approach to sector 
capability development. 

As part of the sector-wide capability needs assessment EMV produced a Capability Assessment User 
Guide207 and conducted training to support 'capability coordinators' – sector representatives who are 
responsible for leading the assessment of one or more of the 21 core capabilities with relevant 
stakeholders.208 EMV advised IGEM that it planned to assess eight core capabilities in 2018–19 and 
another six in 2019–20. An interim report on the first round of assessment results is due for release in 2019 
but had not been tabled with SCRC or any Sub-Committee at the time of writing.209 

VICSES, DELWP and the Red Cross have begun using the core capabilities from the Preparedness 
Framework to inform their internal capability assessments and targets,210 but there has not been 
consistent adoption and application of the Preparedness Framework across the sector. Importantly, 
capability assessment within individual sector organisations does not necessarily identify sector-level 
interoperability issues and opportunities for joint capability development activities. 
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 Sector Workforce Strategy  
In 2015 EMV and DELWP initiated the Emergency Management Sector Workforce Strategy project.211 The 
Sector Workforce Strategy project plan was produced in 2017. The project's two objectives are to deliver a 
set of workforce management principles (SAP Action D1) and deliver a 10-year workforce strategy (SAP 
Action D2). 

EMV and DELWP led work to identify 26 workforce management principles that were endorsed by SCRC in 
July 2018. They are currently published on the EMV website as draft workforce management principles. 

The workforce management principles relate to seven key themes: 

• we work as one 

• we are respectful and inclusive 

• communities are at the centre of all that we do 

• we are flexible and adaptable 

• leadership and learning occur at all levels 

• we are outcomes focused 

• our people and organisations are prepared for the future. 

The workforce management principles are being used to inform the Sector Workforce Strategy and 
associated training framework. This will enhance understanding of evolving workforce challenges and 
opportunities and assist in the delivery of a diverse, inclusive, competent and sustainable workforce 
within the sector.212 

The sector workforce management principles were completed and published on the EMV website in 2018. 
The Sector Workforce Strategy was still incomplete at the time of this review and has been on hold since 
mid-2019. It has been delayed due to the need for further research to inform its development and a lack of 
resourcing available to conduct the research.125  

 Surge workforce  
In January 2016 EMV and DELWP proposed a resource sharing agreement across the Victorian Public 
Service (VPS) as a means of increasing the sector's capacity during periods of high activity (surge 
capacity). The SCRC approved the terms of reference for a working group to establish a whole-of-
government multilateral agreement for government employers to contribute to surge capacity for 
emergency management.  

In 2017 the working group raised a number of challenges with the Victorian Secretaries Board, 
department heads and SCRC related to training, fatigue management, business as usual requirements 
for government, personnel pay and entitlements, resourcing coordination and administration.213 

In November 2017 an expression of interest was opened to all departmental staff. The trial attracted 37 
participants from across government who received training in December 2017. Between January and 
March 2018, 25 of the participants were deployed across 74 SCC shifts and 26 stand-by periods during 
heat events and elevated fire risk (including during the South West fires in March 2018).214  

The trial was successful in engaging a functioning surge workforce quickly through an expression of 
interest recruitment and on-line training. The trial and further analysis of capabilities required in the SCC 
found that many of the functions required skills that would be well-entrenched across government. These 
include leadership and management skills, policy, planning, systems thinking, media and 
communications, call-taking, legal support, community engagement, occupational health and safety, 
resource and supply-chain management and administration functions. 

This initiative has encountered some significant roadblocks to implementation. The main challenges are 
related to industrial relations, due to significant differences across government departments for 
emergency management conditions in relation to pay and overtime. Industrial Relations Victoria noted 
concerns about any unilateral increase of emergency management entitlements outside the scope of 
enterprise bargaining. The Community and Public Sector Union also held concerns over a multilateral 
agreement across disparate departmental conditions and VPS levels. As such the Community and Public 
Sector Union would not support a further trial until these challenges were addressed.215  
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 A multi-agency response operation (Image: Kinglake Ranges News and Geelan Media) 

 Council capability and capacity 

Councils have numerous roles and responsibilities in emergency management due to their ability to act 
as a conduit between government and community, and their understanding of their own communities. 
Councils have roles in preparedness, supporting response, and coordinating relief and recovery, 
particularly long-term recovery. Councils are often asked to perform roles that extend beyond their 
legislated requirements due to their local knowledge and perceived access to the community. Likewise, 
council personnel often intervene beyond their defined responsibilities to ensure the needs of the 
community are addressed when they observe an opportunity to improve service delivery.  

Councils are often overwhelmed by their numerous roles and responsibilities during and after an 
emergency because they are required to fulfil many simultaneous actions. This has occurred in numerous 
major emergencies, particularly in the 2009 Victorian bushfires. 

Since 2009 councils have taken on many additional tasks in emergency management arising from 
changes to state-level policy and programs and community-driven initiatives. The reform elements that 
affected councils spanned all five themes of this review and draw significantly on the capacity of councils. 
Stakeholders from councils and other sector organisations spoke to IGEM about the overwhelming 
amount of work councils are expected to contribute to in addition to their legislated accountabilities in 
emergency management. 

Following the 2009 Victorian bushfires, it was apparent that councils had played an integral role in 
preparing communities for emergencies and supporting their recovery. The 2009 heatwave, the 2010–11 
Victorian floods and the Hazelwood mine fire further demonstrated that the roles and responsibilities of 
councils were not well understood. Further, the capability and capacity of individual councils varied 
greatly. 

Finding 23 

The Inspector-General for Emergency Management finds that the Municipal Emergency Resource 
Program has provided significant benefit to eligible councils. However, the current short-term funding 
model results in a significant risk of loss of capability and capacity. 
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As discussed in Section 4.4 (page 73), the VBRC, VFR and Hazelwood Inquiry deemed councils to be the  
appropriate organisations for recommendations to support vulnerable communities, implement 
community engagement strategies, and to ensure emergency management planning and recovery 
encompasses local information. 

The significant emergencies – and the subsequent independent reviews – that have driven reform in 
Victoria's emergency management system have all examined the role of councils in emergencies. 
Findings and recommendations from these reviews have increased the obligations and performance of 
local government before, during and after emergencies.  

The VFR identified that the capability and capacity of councils should be assessed and their roles and 
responsibilities in all phases of emergency management should be clearly articulated. The White Paper 
extended on this and called for a review of the legislation that allocates emergency management 
responsibilities to clarify councils' roles in emergencies. 

The VBRC, VFR and Hazelwood Inquiry made numerous recommendations that have implications for the 
capability and capacity of councils. These recommendations relate to: 

• identification and support for vulnerable people before, during and after emergencies 

• improved interoperability through training, exercising and accessing common information sources 

• ensuring planning hazard overlays and provisions are applied and assessed 

• engaging community in planning processes 

• supporting businesses to prepare for and recover from emergencies 

• promoting and supporting mutual aid 

• management of volunteers and community-based organisations. 

Since 2009 both MAV as a peak body for councils, and LGV as the responsible government entity, have 
undertaken significant work to understand and clarify councils' emergency management roles and 
responsibilities and to support councils to fulfil these roles. 

MAV prepared a position paper detailing the role of councils in emergency management. The paper 
states that there has been little change to council obligations and requirements since the 1986 EM Act. It 
noted a limited number of legislated obligations imposed on councils through the 2013 EM Act and other 
agency legislation. However, MAV also identified additional obligations that have arisen through the 
delivery of council services and the EMMV that have become expected of councils across the sector. 
These included additional responsibilities in the MEMP process, the need to deliver government 
emergency management policies and programs, and numerous relief and recovery roles. There was also 
a growing expectation for councils to support and develop community resilience. These additional 
responsibilities had been adopted during a period affected by a government rate capping policy for all 
councils and shrinking rate bases for many regional councils. 

The MAV submission to the LGV Councils and Emergencies project recommended that councils should 
lead and support emergency management activities that are aligned with their business-as-usual 
activities. These include planning, relief and recovery, community engagement, business continuity, land 
use planning and building frameworks, risk identification, information provision, and resource and 
volunteer management. MAV believes councils cannot – and should not – lead or be responsible for 
coordinating resources, developing hazard-specific plans, acting as a control agency, or managing 
shelters, warning systems and evacuations. The MAV position paper concluded that the obligations in the 
long-standing legislation were not aligned with the roles and expectations on contemporary councils.  

In the course of the review, IGEM identified initiatives that had been implemented during the 2009–19 
period to improve how the capability and capacity of councils is incorporated in the sector. 

The Councils and Emergencies project 

LGV is leading the Councils and Emergencies project, which addresses the two actions in the SAP (Actions 
B1 and B2) focused on enhancing the capability and capacity of councils in emergency management.  
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Phase One of the Councils and Emergencies project identified emergency management tasks that were 
undertaken by councils for their communities. The initial list of 154 tasks was reduced to 94 and formed 
the basis for a self-assessment tool for councils (Phase Two).71 Several interviewees expressed concern 
that the tasks identified were then labelled as responsibilities in the self-assessment tool, as the tasks far 
exceeded the legislated and policy emergency management obligations of councils. 

The self-assessment tool was a series of maturity models that allowed each council to assess its own 
capability and capacity to undertake emergency management responsibilities against a self-selected 
target. Phase Two of the Councils and Emergencies project is nearing completion. All councils completed 
the self-assessment in 2019 and the evaluation report was endorsed by SCRC in November 2019.  

Phase Three (yet to commence at the time of writing) will use the information from Phase Two to develop 
plans and strategies to address gaps in the capability and capacity of councils. The specifics of the plans 
and strategies were still in development at the time of writing. 

Council stakeholders engaged in this review expressed mixed views about the Councils and Emergencies 
project. Stakeholders who had participated in Phase Two noted that the process was beneficial in 
identifying which council personnel contribute to emergency management, the supporting policies and 
procedures available and the capabilities required. The process had also identified opportunities to 
improve their council's capability and capacity. As each council's Chief Executive Officer signed off on 
Phase Two, it provided an opportunity for council emergency management personnel to have a 
discussion with their executive about how their council incorporated emergency management functions 
into business as usual. 

Council personnel reflected that Phase Two was time consuming and there was uncertainty about how 
the information gathered would be used – for example to cut resources or to secure further resources. As 
a result of this uncertainty the process created anxiety for many council personnel and may have 
influenced their responses.  

IGEM recognises that despite some reservations about the use of the information, the Councils and 
Emergencies project is broadly supported by councils, has followed a systematic process and 
successfully engaged all councils. LGV assessed capability and capacity across all phases of emergency 
management and provided ample guidance for councils to complete the self-assessment.  

The project has made good progress so far and provides an evidence-base for future initiatives to 
support council capability and capacity. The output from Phase Two may also provide councils – and 
their representatives – with a stronger rationale for not assuming additional responsibilities in 
emergency management proposed by other organisations. 

Municipal Emergency Resourcing Program 

The VBRC made recommendations related to funding for councils that considered the repair of 
community assets, early relief and recovery needs and cost reimbursement. 

Between 2010 and 2012 the Municipal Fire and Emergency Management Resourcing Program provided 
financial assistance to councils in the aftermath of the 2009 Victorian bushfires. Funding was provided to 
the 64 councils within CFA districts. The funding aimed to support council roles in all phases of  
emergency management, and to support the implementation of the Vulnerable people in emergencies 
policy.  

The Municipal Emergency Resourcing Program (MERP) replaced the Municipal Fire and Emergency 
Management Resourcing Program in July 2012 and provided funding for two years to the same 64 
councils. The annual budget was $4.5 million, and the funding was intended to support councils in 
meeting their legislated and policy obligations in emergency management planning and their support of 
vulnerable persons.  

Further funding has been provided on an annual or bi-annual basis, with the current funding period 
ceasing in June 2020. The MERP funding continues to apply to the 64 councils in the CFA districts, which 
includes rural, regional, peri-urban and metropolitan councils. Funding provided varies across councils 
depending on the size and population of the municipality.  

The current objectives for the MERP include effective delivery of municipal emergency management 
responsibilities (including the VPR) and contributing to better prepared and more resilient communities. 
The funding is meant to be used by councils to embed emergency management as a core component of 
council business.216 
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During IGEM's consultations with councils, representatives from councils that received MERP funding 
could attribute tangible outputs and resource investments to the funds received.  

MAV conducted a brief survey of council personnel on behalf of IGEM to determine how councils use MERP 
funding. Of the 56 councils that responded, 49 received MERP funding. Approximately 40 per cent of 
MERP funded councils employed a Municipal Emergency Manager and 88 per cent employed a Municipal 
Emergency Management Coordinator. Council personnel could not readily identify the funding source for 
the Municipal Emergency Manager but approximately half of the Municipal Emergency Management 
Coordinator positions were resourced using MERP funding. MERP funding is also used to support other 
emergency management roles and fund recovery personnel following an emergency. 

Some smaller, neighbouring councils have combined their MERP funding to appoint shared positions. 
Other councils have also employed an administrative position to ensure the MERP funded personnel are 
well supported.  

The ability to support funded positions through MERP has had noticeable effects for the community. One 
respondent acknowledged the support from Golden Plains Shire (a recipient of MERP funding) during a 
recent emergency: 

Golden Plains Shire put on a recovery officer who helped the community get back on its feet, as well as 
build learnings from the experience into both council processes and local community to be better 
prepared and able to support future disasters … [and] their adoption of the HelpOUT database to 
recruit the right volunteers at the right time for the right roles throughout the recovery process. Well 
done council! 

Community survey respondent. 

Council stakeholders discussed other uses for MERP funding. The funding is regularly used to support 
council staff to develop emergency management procedures, community preparedness resources and 
training materials for other council staff with emergency management roles. Some councils supported 
staff training opportunities with MERP funding. It is also used to support business continuity 
arrangements for councils that have recently experienced a major emergency. 

MERP funding supported a number of other policy and legislative council emergency management 
activities. For example, it provided some councils with the resources to chair and coordinate the MEMPC 
and develop a higher quality MEMP. Other councils used the funding to support personnel time in policy 
development and implementation. This occurred at a local level and also allowed council personnel to 
attend regional and state emergency management committees and information sessions. 

As many councils collaborate with adjoining councils for resource sharing, training and policy or 
procedure development, the MERP funding allows for a greater commitment to these collaborations. The 
funding also facilitates greater engagement between councils, and local and regional sector 
organisations and support participation in multi-agency exercises at municipal or regional level.  

The 2015 evaluation report on the MERP found that it addressed a clear and demonstrable need within 
councils and was administered through a well-structured process. This report described the way MERP 
funding was used to support several council responsibilities including: 

• improving quality and depth of emergency management planning 

• improving community engagement and capacity building 

• improving internal organisational structure for emergency management 

• supporting work with vulnerable people 

• engaging in strategic work and providing leadership 

• encouraging collaboration among councils. 

Commentary from council stakeholders suggests that MERP was valuable but did not provide enough 
funding to support all legislative, policy and other emergency management roles required of councils. 
Council recipients of MERP funding still needed to prioritise positions and activities to ensure the funding 
was allocated to essential resources. 
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Many councils have been unable to appoint full-time emergency management coordinators or fill 
legislated and policy-derived roles. For example, in many councils the Municipal Emergency Resource 
Officer, Municipal Recovery Manager and Municipal Fire Prevention Officer roles are still routinely coupled 
with non-emergency substantive roles. It is common for building surveyors, environmental health officers 
and council personnel in community development to have emergency management responsibilities 
included in their position description.  

IGEM notes that councils that do not have access to MERP funding have a lower capacity to deliver on 
their emergency management responsibilities. Further, for councils that receive MERP funding, the fixed-
term nature of the funding and late announcement of ongoing funding can deter long-term commitment 
to new initiatives. This can lead to the loss of experienced staff and corporate knowledge, which affects 
councils' ability to meet their legislated emergency management obligations. MAV reported concern of 
the short-term funding cycles of MERP to government in 2019.217 

The LGV report detailing the outcomes of Phase Two of the Councils and Emergencies project provides 
an opportunity to assess whether MERP funding is associated with higher levels of emergency 
management capability and capacity. 

Changes to the mandated emergency management positions will occur when the EMLA Act is proclaimed 
in December 2020. As a reflection of the changed role of councils, the Municipal Emergency Resource 
Officer will no longer be a legislated position. However, councils will be required to fill the new position of 
Municipal Emergency Management Officer and the role of the Municipal Recovery Manager will be 
formalised in legislation rather than through the EMMV.  

Collaborative municipal clusters and collaborations 

Councils have a long history of sharing resources during emergencies. In 2007 MAV and the Municipal 
Emergency Management Enhancement Group finalised a protocol for emergency resource sharing 
across councils. Most councils are signatories to this protocol.  

In the aftermath of the 2009 Victorian bushfires significant changes were made to improve the 
consistency of emergency processes and protocols. Councils began collaborating with neighbouring 
councils to work collectively on various aspects of emergency management. The broad aim of these 
council collaborations was to increase emergency management capability and capacity, particularly in 
regional areas. The collaborations support councils as they promote information sharing that helps 
councils avoid duplication, gain efficiencies and develop support that can be drawn upon before, during 
and after emergencies.  

Council collaborations have worked together to improve emergency planning through an increased 
resource capacity and knowledge base. They have reported undertaking joint training, joint exercising 
and development of shared procedures and resources. In the recent council self-assessment of capability 
for the Councils and Emergencies project 67 per cent of councils reported meeting or exceeding their 
target for the question 'How well does council collaborate with other councils to plan for emergency 
events?' 

A 2015 evaluation of three clusters (Northern Victorian Emergency Management Cluster, Wimmera 
Emergency Management Collaboration, Eastern Metropolitan Councils Emergency Management 
Partnership) examined the benefits and the enabling factors, and undertook a cost benefit analysis. The 
evaluation found that important elements of successful clusters included having a dedicated coordinator, 
a commitment to the collaboration, a willingness to share, trust, a shared desire for better community 
outcomes and enthusiastic staff.  

The evaluation described numerous benefits to the cluster arrangements, including: 

• common planning and other documentation which facilitated resource sharing 

• cross-council training and exercising 

• response, relief and recovery support 

• shared representation (at state and regional level). 

The evaluation identified administrative and operational benefits including time saved, less duplication, 
better trained and prepared staff and greater consistency in communications. They also provided 
isolated emergency management personnel in smaller councils with a professional network to draw on.  
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The cost benefit analysis showed between a $9000 benefit (less conservative) to a $56,000 cost (more 
conservative) across the collaborations. 

The Northern Victorian Cluster originally convened as a pilot program with four councils and later added 
a fifth. The cluster has a memorandum of understanding in place to formalise resource sharing. This 
cluster has also successfully drafted and received endorsement for an Integrated MEMP.  

An Integrated MEMPC was formed in 2015 and operated in parallel to the local MEMP committees for two 
years until agreement was reached with EMV representatives late 2016 that all five councils could appoint 
one MEMPC. Over 2017–18 the local MEMPCs were dissolved and each of the cluster councils became a 
member of the Integrated MEMPC. 

The Integrated MEMPC developed a core MEMP document that has become the basis for each council's 
MEMP. Each council has its own version of the Integrated MEMP, including local information and 
arrangements. However, the core document is common to each of the cluster councils.  

During 2018–19 VICSES audited each council's MEMP and found them to be suitable local plans that 
addressed the necessary local emergency risks identified through the CERA process. Although the 
councils collaborate extensively and complete many emergency management tasks together, they have 
remained committed to retaining their legislated and policy-mandated council-based positions. As 
required, these councils participate in state-wide initiatives independently or as a collaborative group. 

Councils that contributed to this review were supportive of the clustered emergency management model. 
The value of having staff ready to step in during an emergency response allows councils to maintain 
appropriate management of their own staff and to focus on their own business continuity. 

One responder agency expressed concern that the collaborative MEMPC could potentially result in the 
loss of dedicated emergency management positions in individual councils and a poorer quality MEMP. 
However, councils involved in the Northern Victorian Cluster discussed that the arrangements allowed a 
higher quality plan to be developed due to the greater number of emergency management personnel 
from councils and associated sector organisations. 

 Summary of capability and capacity initiatives 
There has been considerable work initiated and planned to assess the sector's required capabilities and 
capacity for high quality service delivery and emergency management. However, IGEM notes a 
considerable amount of duplication between programs of work and significant delays in delivering 
tangible outputs to inform a sector capability development strategy based on a sound analysis of 
required and actual capability and capacity. 

The work done so far provides a strong understanding of the capabilities required across the sector. 
However, only the Councils and Emergencies project has progressed from this initial stage to assess 
current levels of capability and capacity. There also seems to be a strong focus on capability needs and 
less consideration of capacity needs, other than a general desire to increase capacity across the sector. 

IGEM notes that ongoing delays to the sector-wide capability gap analyses prevents the development of 
a comprehensive, evidence-based capability development strategy (see Section 6.4, page 145).  
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Relief centre exercise (Image: Mat Deans, Warrnambool City Council) 

6.4 Capability development 

Prior to the 2009 Victorian bushfires a multi-agency training committee had been formed and chaired by 
the OESC to improve joint training and exercising opportunities. It was noted by witnesses to the VBRC 
that CFA and DSE had a strong history of joint training and exercises.5  

Both the VBRC and VFR identified the need for the sector to increase multi-agency training so that it is 
prepared to respond to major emergencies in future. The initial focus was on improving the 
interoperability of sector organisations for responding to Class 1 emergencies. The Green Paper noted 
that Victoria lacked a cohesive 'all-hazards, all-agencies' training and exercise regime designed to 
practise for large-scale emergencies.7  

The White Paper identified actions related to the development of a training strategy that considered the 
required and actual capabilities of the sector (see Section 6.3.1, page 136). It then recommended that the 
training strategy focuses on any capability gaps and uses a range of training delivery modes including 
exercising and simulation-based training. The training strategy should consider the participation, 
implementation and evaluation responsibilities of all sector organisations and take advantage of 
opportunities for economies of scale and interoperability. 

In 2015 EMV led the establishment of a Capability and Development Working Group to coordinate the 
development of a sector-wide approach to training and capability development.218 In 2016 the working 
group produced a discussion paper on sector capability development.219 It was followed by the release of 
the Capability Development Strategy in 2017.220 This strategy outlined an emergency management 
learning system that considers capability development mechanisms such as training, exercising, 
learning, on the job training, performance standards and accreditation.  

Finding 24 

The Inspector-General for Emergency Management finds that given the delays in conducting a gap 
analysis of sector-wide capability and capacity it has not been possible to embed a strategic 
approach to capability development across the phases of emergency management. This has led to 
gaps and inefficiencies in capability development mechanisms.   
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This section of the review will focus on reform in: 

• performance standards 

• training and accreditation 

• exercising. 

 Performance standards  
The VFR found that there was no awareness of the capability and capacity across agencies and limited 
agreed benchmarks for agencies to aspire to for internal capability and capacity development.  

The VFR recommended performance standards be developed and implemented for emergency 
management agencies as a foundation for assessing agency capability and capacity. The intention of 
these recommendations was to provide assurance of agencies' ability to fulfil their agency responsibilities 
for the hazards they control. The standards would also allow a collective understanding of when and how 
a control agency should scale-up arrangements to ensure appropriate support agency activation as 
required. 

The White Paper raised system-wide standards as a strategy to increase interoperability. In response to 
the White Paper action, the OESC collaborated with the sector on key components of Victoria's 
emergency management system with associated strategic outcomes that contribute to a safer and more 
resilient Victoria. It developed a series of processes and tools for the sector to self-assess against the 
outcomes. The sector participated in two pilot programs that were subsequently evaluated.221 Ten 
arrangements and supporting criteria were identified for the following areas: 

• governance 

• emergency management planning 

• shared responsibility  

• critical infrastructure resilience  

• capability and capacity  

• interoperability  

• emergency management communications  

• information and warnings  

• emergency response  

• relief and recovery. 

These arrangements were defined in the Continuous Improvement Self‐Assessment Process and specific 
criteria were nominated to allow sector organisations to undertake self-assessment. The process was not 
continued when the project was transitioned to EMV but there are similarities between this process and 
the Preparedness Framework (see Section 6.3, page 136). 

The 2013 EM Act requires the EMC to develop and review operational standards for the functions of 
responder agencies. This was a departure from the system-wide standards raised in the White Paper but 
consistent with other government outcomes initiatives. 

EMV included the development of performance standards in the SAP. Four stages were planned to 
develop standards for the responder agencies (stages 1-3) and selected non-responder agencies (stage 
4) to reflect the broad emergency management responsibilities shared across non-responder 
organisations. 

The performance standards apply to multiple functions across all phases of emergency management 
and have been categorised as 'capability and response', 'relief and recovery' and 'risk and resilience' (see 
Figure 13, page 147). Thirteen functions have been defined and each function has defined minimum 
requirements and criteria for assessment and performance measurement. 
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Figure 13: Structure of performance standards across the elements of emergency management222 
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EMV published the first version of the performance standards in December 2015 and a revised version in 
December 2016 that expanded on the capability and response standards to include risk and resilience, 
and relief and recovery standards. The performance standards currently apply to CFA, DELWP, MFB, 
VICSES and any other agency prescribed as a responder agency. These agencies are required to report 
quarterly to EMV and distribute the standards across local, regional and state tiers of operation.222 

A pilot of the performance standards for non-responder agencies (stage 4) was not successful as these 
organisations were not legislatively obliged to report to EMV and did not find the process valuable. EMV 
received feedback from non-responder agencies that the reporting process was too complex and the 
expansion of the performance standards beyond capability and response exceeded that prescribed in 
the 2013 EM Act.223 As such, EMV planned to publish a third version of the performance standards in 
September 2019 to return its focus to capability and response, simplify reporting arrangements and 
encourage other agencies to report against the standards. At the time of writing that had not occurred. 

IGEM could not identify any explicit alignment between the performance standards and other capability 
and capacity initiatives or capability development strategy. EMV advised that all responder agencies 
have reported quarterly against the standards since they were in place in 2016.  This provides base line 
data relating to compliance with the minimum expectations set by the standards. Stakeholders 
representing responder agencies were not able to discuss performance standards extensively.  

IGEM notes that many of the performance standards complement capabilities identified in the 
Preparedness Framework. This provides an opportunity to align performance standards and the 
reporting process with capability assessment and development initiatives. 

 Training and accreditation 
Training refers to building the individual and organisational skills and behaviours required to effectively 
and efficiently undertake tasks. Accreditation refers to a formal demonstration of capability assessed as 
necessary for a specific role. Sector organisations have their own workforce training and accreditation 
programs that are tailored to the services they provide for specific hazards. Multi-agency training 
develops the sector's capability for interoperability by teaching the workforce how to integrate their 
procedures, skills and equipment. 

The lack of multi-agency training prior to 2009 was a barrier to interoperability during the 2009 Victorian 
bushfires and the 2010–11 Victorian floods. The White Paper proposed that the sector develop a training 
strategy that involves multi-agency training to enhance interoperability of service delivery. It was also 
raised that the training strategy be guided by a 'competency gap analysis'. The intent of the White Paper 
and associated SAP actions was for the sector to develop strategic and multi-agency training to improve 
interoperability and ensure the sector has the capabilities it will need in future.  

Training 

In the past 10 years there has been growing recognition within the sector that multi-agency training is 
needed for all types of hazards, all phases (before, during and after emergencies), and all stakeholders 
including Class 2 responder agencies, government departments and councils. 

In 2013 the FSC produced a State Fire and Emergency Services Training Framework224 that was intended 
to 'lay the foundations of a unified approach to fire and emergency services training in Victoria and set 
out the future direction for a range of joint actions'. 

The SAP (Action D2) calls for the development and implementation of a sector training framework. In 2017 
the Capability Development Strategy also discussed the need for an updated training framework, 
commenting that the State Fire and Emergency Services Training Framework was out of date due to the 
significant changes in the sector. There has been no further development of the sector training 
framework and in 2019 Action D2 was put on hold. 

Despite the lack of a coordinated and systemic training strategy, there have been notable advances in 
the sector's approach to training. The development of EM-COP has enabled provision of online training 
materials, which is a major advancement since 2009. Numerous organisations host online learning 
management systems that provide an opportunity for personnel to complete online training modules to 
develop or refresh knowledge and skills. Many organisations share modules, which increases 
interoperability and reduces duplication of work to train common capabilities. For example, the EMV 
Learning Management System is currently used to provide induction and refresher training for SCT 
functions and can be used by personnel across various sector organisations.  
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The sector has embedded multi-agency training sessions for IMT roles, which is managed by the IMT 
Training Project through a multi-agency training calendar.225 Multi-agency, face-to-face training has 
been provided for some but not all core capabilities. Most of the training in the sector is still delivered in-
house within individual agencies. 

During stakeholder interviews IGEM heard that the current funding arrangements for training have been 
a barrier to establishing, updating and expanding multi-agency training programs. Most of the state 
funding for emergency management training is allocated to responder agencies for agency-specific 
training requirements. There is no arrangement in place to ensure a proportion of state funding is made 
available for multi-agency training or capability development. 

Prior to its closure in 2015, the Australian Emergency Management Institute offered competency-based 
training for emergency management, including a training pathway towards accreditations (such as 
incident management). There has not been a comprehensive training program or facility established or 
modified to replace this institute.  

The Victorian Emergency Management Institute (VEMI) was established in 2016 to enhance Victoria's 
training capacity and to develop the emergency management capability of government, councils, 
volunteer organisations, private sector organisations, critical infrastructure providers and non-
government organisations. A variety of sector, government and private providers offer programs and 
activities at VEMI throughout the year. 

Some stakeholders reported that they often have trouble getting places for their personnel in multi-
agency training sessions and there are often long waiting periods for certain capability training. This is a 
particular problem for responder agency-based volunteers, and government, council and community 
service organisation personnel. The format, cost and schedule of training makes it difficult for personnel 
from these organisations to participate in training opportunities as they often have multiple other 
business-as-usual roles.  

Accreditation 

There were no specific recommendations made to reform the various accreditation pathways that exist 
in emergency management. However, IGEM notes that highly technical roles and capabilities often 
require accredited skills or formal qualifications. This is typically developed through training, education, 
on-the-job experience and mentoring. Currently most accredited roles are relevant to IMT or SCT 
functions and individual agency roles.  

Stakeholders discussed numerous issues with current accreditation processes as there are insufficient 
opportunities to access the necessary training, mentorship and on-the-job experience. This is due in part 
to a lack of oversight and planning to ensure sufficient numbers of personnel are progressing through 
accreditation levels to address the current and future needs of the sector.  

This was seen to be a particularly problematic for the development of Incident Controllers as a significant 
amount of mentorship and on-the-job experience is required for Level 3 accreditation. There was 
discussion at a recent strategic committee meeting that the accreditation demands and lack of 
opportunity were preventing motivated and experienced personnel from being eligible for higher levels of 
accreditation. While it is important to maintain appropriate standards for accreditation given the high 
level of accountability and expertise required in this role, the committee was aware that there needs to be 
sufficient opportunities for individuals to achieve accreditation. 

 Exercising 
The VBRC identified the importance and benefits of conducting multi-agency exercises as a means of 
developing capability and capacity, improving interoperability, testing and validating systems, processes 
and facilities, and ultimately developing a culture of working as one.  

The Green Paper and White Paper noted that joint-exercising was a valuable form of capability 
development as it improved interoperability and working relationships across the sector. However, there 
was scope to improve exercising and simulation-based training.  

The White Paper called for the sector to develop an annual emergency management exercise program 
for government departments and agencies. The White Paper used the Interoperability Continuum, which 
identifies joint exercising as an important attribute of interoperability (Figure 10, page 128). The 
Interoperability Continuum specifies that it is essential to ensure an 'all-communities, all-emergencies' 
approach is taken when planning and conducting exercising. 
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Prior to 2009 joint-exercising was reasonably common for some agencies. Overall there was a need to 
expand the organisations involved in joint-exercising and to coordinate exercises occurring across the 
sector. Further, a coordinated, sector-wide exercise strategy that considered local, regional and state 
capability and capacity needs was required to form part of a broader training and capability 
development strategy.  

Incident management exercising 

The FSC and responder agencies led initial work to provide coordination for incident management multi-
agency exercising, and encourage a needs-based approach to exercise scheduling and development. 
This work led to the development of a policy, model, guidelines and simple framework, which is published 
on EM-COP. 

In 2013 the FSC released the incident management exercising policy to establish a standardised 
approach to multi-agency exercises. The policy applied to the planning, conduct and evaluation of multi-
agency exercises involving CFA, the Department of Environment and Primary Industries (now DELWP), 
MFB and VICSES who were signatories of the policy.226 

Relief centre exercise staff briefing (Image: Mat Deans, Warrnambool City Council) 

The policy aimed to 'improve multi-agency capability and interoperability at incident, regional and state 
levels in emergency management' and encouraged the development of exercises based on needs and 
emergency management objectives. It identified that exercising should be conducted to develop, practise 
and test individual and team capabilities. 

The policy was followed by Incident Management Exercising Guidelines (2014). The guidelines identified 
the tasks and responsibilities that agencies have for planning and conducting multi-agency exercises 
and provided a more comprehensive set of procedures for planning, conducting and evaluating 
exercises. 

The exercising model was published in 2015 and detailed the process for scoping, planning, conducting 
and evaluating exercises. EM-COP also hosts the Exercising Portal that contains links to an exercising 
calendar, past exercise evaluations and additional resources. 
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A review of the incident management exercising policy was scheduled for 2016. At the time of writing the 
review had not occurred and many of the other resources had not been updated since 2015. IGEM notes 
that many aspects of the policy and guidelines are now superseded by the Multi-agency Exercise 
Framework released by EMV in 2018. However, this work is still available on EM-COP and the 2018 Multi-
agency Exercise Framework refers to the Exercising Portal. 

Multi-agency Exercise Framework 2018 

EMV has a coordination responsibility for statewide emergency management exercising and provides 
guidance for the sector in planning and conducting exercises. In 2018 EMV published the Multi-agency 
Exercise Framework. The framework provides some basic advice for organisations planning an exercise 
to support better decision-making in terms of exercise type and focus. It also recommends early 
consideration of exercise evaluation and describes the governance arrangements for capability 
development in the sector.  

The governance arrangements specify an exercise development group that liaises between regional 
emergency management planning committees and the Capability and Development Working Group. The 
exercise development group collaborates with the training projects group and contributes to an overall 
continuous improvement program and lessons management process. 

The framework specifies a three-year strategic priority exercise program that describes planned 
exercises with proposed dates, exercise themes, lead agencies, other agencies and their application to 
the 'six Cs'. Table 3 provides a summary of the exercise program.227 

The Multi-agency Exercise Framework notes that the exercise program will also focus on SERP sub-plans 
in the future. This will strengthen the rationale for exercise selection as it will be based on risks in Victoria. 

Table 3: Exercising Program – Multi-agency Exercise Framework (Source: EMV)227 

DELIVERY 
PERIOD 

CATEGORY  
(SIX Cs)  

+ CAPABILITY 

THEME LEAD AGENCY SUPPORT AGENCIES/ OTHER 
AGENCIES INVOLVED  
(BUT NOT LIMITED TO) 

July – Dec 2018 Consequence Wide spread 
power disruption/ 
loss 

DELWP VicPol, DHHS, AEMO, Public 
Transport Victoria, councils, 
industry, business 

Jan – June 2019 Command 
Control 
Coordination 
Consequence 

Maritime 
emergency (non-
search and rescue) 

Department of 
Economic 
Development, 
Jobs, Transport 
& Resources 
(DEDJTR) 

DEDJTR, TSV, MFB, CFA, Ports 
Victoria, VicPol Water Police, 
DELWP, Victorian Ports 
Corporation (Melbourne), Port 
of Hastings, AMSA, EMV, Svitzer, 
P&I Club 

July – Dec 2019 Command 
Control 
Community 

Large scale 
communications 
failure 

DEDJTR VICSES, DHHS, VicPol, councils, 
NBN, Telstra, Optus, Vodafone, 
ACMA 

Jan – June 2020 Communications 
Community 

State Health 
Emergency 
Response Plan - 
Rapid onset of 
wide spread health 
incident 

DHHS AV, ESTA, St John, hospitals, 
VicPol, councils 

July – Dec 2020 Capability Earthquake VICSES VicPol, AV, DHHS, DEDJTR, MFB, 
CFA, Public Transport Victoria, 
councils 

Jan – June 2021 Coordination 
Capability 

Wide spread 
health incident 

DHHS AV, ESTA, St John, hospitals, 
VicPol, councils 

July – Dec 2021 Community Large scale 
residential 
structure fire 

MFB/CFA EPA, DHHS, VICSES, AV, VicPol, 
Public Transport Victoria, 
councils 
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Current exercising arrangements in Victoria 

The 2018 Multi-agency Exercise Framework requires reports to be regularly provided to the Capability 
and Development Working Group. The reports will be used to inform future exercising initiatives and 
maintain governance of capability and development work. IGEM did not sight evidence of any such 
reports and notes there have been no recent exercise evaluations published in the exercising portal. 
However, based on IGEM's observations at sector exercises and the SRT it appeared that exercises are 
regularly evaluated in some manner. Large-scale state exercises typically have a formal evaluation 
component and evaluators prepare a debrief report. Stakeholders discussed a greater need for the 
lessons identified in past exercises to be considered in future exercises to 'close the loop'. 

Stakeholders discussed numerous examples of multi-agency exercising, demonstrating that multi-
agency training has increased over the past 10 years. There have been several exercises that involved the 
activation of relief centres and collaborating with community service organisations and community 
groups. The Exercise Program (Table 3, page 151) demonstrates an increased focus on exercising for Class 
2 emergencies and involving a greater number of organisations in regional and state exercises. For 
example, the following exercises have been conducted recently: 

Regional exercises 

• Exercise Orwell (10 May 2018) – activated and escalated Emergency Animal Welfare Support Plan. 

• Exercise Iron Horse – North West Collaboration (14 May 2018) – practised the activation, set up and 
running of a regional relief centre. 

• Exercise Poldark (2018) – tested operational and incident management levels, response and relief 
centres, Regional Airport EM Plan and capability and capacity of council and agencies. 

• Emergency Relief Centre Exercise (2018) – practised activation and running of a regional relief centre. 

State exercises 

• Exercise Energy Disruption (2 March 2018) – discussed and explored multi-agency coordination for 
relief and recovery arrangements following a major energy disruption in Melbourne. 

• Exercise Weedy Sea Dragon (28 June 2018) – explored the interoperability of control agencies, 
transfer of control and application of the emergency management plan for a complex maritime 
emergency. 

Despite improvements to exercising frequency and quality, stakeholders were concerned there is a lack 
of oversight and coordination of the capabilities being exercised across the sector. In the case of regional 
and local exercises, participating organisations were often chosen due to existing relationships and 
previous involvement in exercises. There was also a concern that organisations were 'exercising for 
success' rather than to test and develop capacity and capabilities. 

As noted in Section 6.3 (page 136), there has not been sufficient progress in sector-based capability and 
capacity gap analyses to inform a comprehensive exercising strategy. IGEM did not sight evidence to 
demonstrate that the sector has an evidence-based strategy for determining the scope (hazards, 
organisations involved), location and timing of the exercises. The Preparedness Framework could be used 
in its current form to help the Exercise Development Group or other planners to identify core capabilities 
and critical tasks for exercising in a more systematic manner. 

 Summary of capability development reform 
IGEM notes the sector's efforts to undertake multiple needs analyses of capability. However, some of this 
work has stalled and has not yet provided a comprehensive understanding of capability needs across the 
sector. As such, the ability to strategically plan and coordinate capability development activities or 
develop a comprehensive capability development strategy is constrained.  
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Since 2009 a greater number of sector organisations have access to training and exercising 
opportunities. However, IGEM recognises that this access does not always align with training or exercising 
needs. Many stakeholders felt that training and exercising were offered due to trainer availability, 
responder agency interest or as a reaction to a recently identified issue. As such, development 
opportunities for specific roles or capabilities may not be offered on a schedule that ensures 
organisations can maintain sufficient capability for the roles and responsibilities they hold. This was 
particularly important for stakeholders who do not regularly experience emergencies and rely on 
exercises and refresher training to maintain their skills and knowledge. 

Stakeholders discussed local solutions being developed to build and maintain capability. For example, 
council clusters would often pool resources to offer training or experienced personnel would offer 
customised training. This demonstrates a higher degree of collegiality but does not ensure that 
capabilities are being developed in a manner that supports interoperability or addresses core capability 
needs across the sector. It also results in duplication of effort across the state as numerous organisations 
find different solutions to independently develop their own capabilities. 

IGEM notes that opportunities for capability development were greater for response functions than for 
other emergency management capabilities including community engagement, public communications, 
relief and recovery activities and strategic planning. Responder agency-based volunteers and council 
personnel also reported a lack of suitable training options as many training courses are expensive, 
offered at inappropriate times or require significant time away from other work. 

6.5 Volunteers  

Volunteers are integral for the delivery of emergency services and contribute to the surge capacity for 
major emergencies. The sector relies heavily on the efforts of volunteers before, during and after major 
emergencies and has done so for many years.8, 228  

In this review, traditional volunteers are the trained and qualified volunteers who are members of sector 
organisations. For example, volunteers for CFA, VICSES, LSV, St John (Victoria), Red Cross and VCC-EM 
who have participated in training and may have accreditations related to emergency management. 
Traditional volunteers contribute to emergency management in many ways including as incident 
responders and community educators, or by providing clean-up assistance and psychosocial support. 

IGEM notes that much of the sector-based reform related to volunteers has occurred in responder 
agencies. Volunteers who work with community service organisations provide an essential capacity for 
the sector, but in many cases their organisations have experienced continuous improvement through 
change managed independent of the sector. 

Recommendation 4  

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria streamlines the existing suite of work underway to identify gaps in the sector's capability and 
capacity to deliver a comprehensive sector-wide capability development strategy for operational and 
strategic personnel – including volunteers – that considers: 

a) all capabilities identified through the Victorian Preparedness Framework and additional strategic 
emergency management capabilities  

b) all capability development mechanisms (including accreditation, work-based learning, training 
and exercising). 
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There is an upward trend of spontaneous – or non-traditional – volunteering before, during and after 
emergencies. Spontaneous volunteers are not always aligned with an organisation and are not trained or 
accredited through a sector organisation. They are members of the community who offer to help when 
there is a specific incident or need in the community. For example – following the 2009 Victorian bushfires 
– large numbers of people offered their time to support sector organisations and people affected by the 
fires. Spontaneous volunteers may have specialist skills that are required for a specific incident, or simply 
be willing to help as required.  

 History of emergency management volunteerism in Victoria 
In 2008 OESC estimated the total number of volunteers in the sector to be 87,465.229 Several reviews found 
volunteer numbers were decreasing prior to the 2009 Victorian bushfires and have remained in a 
downward trend.230 

Research has hypothesised reasons for the overall reduction in volunteer numbers, but Victorian-focused 
reviews recommended that specific research be conducted to better understand the lower recruitment 
levels, volunteer diversity and attrition of volunteer numbers.230, 231 

The VBRC heard multiple accounts from volunteers who felt their skills and experience were not used 
during the bushfires. Their frustrations and concerns have been discussed in subsequent reviews 
including the VFR and Hazelwood Inquiry.  

In my view, the body of volunteer fire‐fighters is a resource that is under‐utilised and poorly managed. 
The failure of the state to develop and maximise this valuable resource has a negative impact on the 
firefighting ability of the CFA and disadvantages the community. 

VBRC, Final Report. 

In the 2010–11 Victorian floods, VICSES volunteers worked until they were exhausted as the scale and 
severity of the flooding stretched the agency's capacity to manage the floods.6 Submissions to the VFR 
demonstrated that volunteers felt underappreciated and that they were targeted by negative community 
opinions.   

Despite lower numbers of volunteers committed to sector organisations, more than 20,000 people offered 
their assistance in the aftermath of the 2009 Victorian bushfires.232 Many of these people were turned 
away as the system was not adequately prepared to coordinate, task and oversee the large volume of 
spontaneous volunteers.5  

People volunteer for many reasons: social interaction, learning new skills, to gain a sense of achievement, 
the excitement of the role, or a sense of community responsibility.233 Many reviews have encouraged the 
sector to leverage these motivations to ensure volunteering in emergency management is accessible and 
fulfilling to a diverse range of people, and beneficial to the community. 

This section of the review will focus on reform in:  

• volunteer recruitment and retention 

• volunteer development and training  

• spontaneous volunteers. 

 Volunteer recruitment and retention  

Numerous reports acknowledge the difficulty in attracting and retaining volunteers who can contribute 
effectively to sector organisations and the sector overall. Incident-based reviews found this to be an issue 
for fire and emergency services and community service organisations.  

Finding 25 

The Inspector-General for Emergency Management finds that the emergency management sector has 
taken steps to understand and optimise volunteer recruitment and retention trends in the sector. A 
number of positive initiatives have been implemented by some sector organisations to address 
volunteer priorities. However, sector-wide work has stalled and has not produced a common approach 
to improve the retention, recruitment and diversity of volunteers. 
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As local CFA and VICSES brigades and units managed volunteer recruitment, the agencies' ability to 
strategically address workforce capacity needs and skills was limited. This reduced their collective 
understanding of recruitment and why volunteers were leaving.   

Consultations and submissions to the 2011 'Inquiry into the effect of arrangements made by CFA on its 
volunteers' (the Jones Inquiry) suggest that its volunteers had the perception that their contribution was 
not valued and that they were treated as being of secondary importance compared to paid firefighters. 
Responder agencies were also finding it difficult to recruit and retain young people to replace the ageing 
volunteer emergency workforce.230 The Jones Inquiry recommended that CFA includes volunteers in its 
statement of vision, mission and values.  

The Jones Inquiry focused on CFA volunteers and made recommendations to increase awareness of 
volunteering trends and movement between brigades. The inquiry recommended that CFA collaborates 
with Volunteer Fire Brigades Victoria and volunteers to develop a systematic exit strategy to enable the 
organisation to capture relevant information and gain a better oversight of the reasons for volunteer 
departures.  

In 2012 the White Paper captured the intent of the VBRC and VFR and noted the need to minimise barriers 
to volunteering. It called for a greater recruitment and retention of volunteers, including those from 
diverse backgrounds. This included ensuring volunteers were appropriately consulted in decision-making 
processes and fully utilised in roles relevant to their qualifications and experience. 

The White Paper and subsequent reviews advised agencies with high volunteer numbers to monitor 
recruitment and attrition patterns and support volunteers to move between brigades.230, 231 These changes 
were intended to develop a comprehensive understanding of the reasons people start, stop or change 
their volunteering.  

Several legislative changes have been made to ensure volunteers are adequately recognised within 
emergency management. 

In 2011 the government and CFA signed the CFA Volunteer Charter to demonstrate its commitment to 
volunteers. As part of the Charter, CFA must consult with the Volunteer Fire Brigades Victoria on any 
decisions that affect volunteers.234 The Country Fire Authority Amendment (Volunteer Charter) Bill 2011 
was introduced in March 2011 to recognise the Volunteer Charter235 and the CFA Act was amended in 
May 2011.236 

The 2013 EM Act states that EMV and the EMC are required to consider 'the fundamental importance of 
the role that volunteers play in the performance of emergency management functions in Victoria'.  

In 2013 the Volunteer Consultative Forum (VCF) was established to provide appropriate consultation and 
engagement between government, emergency management volunteers and their representative bodies.  

The VCF, with support from EMV, developed the Strategic Priorities for Volunteering in Emergency 
Management.237 This document identified a number of priorities for volunteers that encourage volunteer 
recruitment and retention. The priorities relate to: 

• training, skill development, acquisition and maintenance  

• recognition, respect and valuing of volunteering 

• systems, policy and processes to facilitate effective engagement of volunteers 

• youth engagement to encourage recruitment and retention 

• workforce design and flexible volunteering models and arrangements 

• reducing the impact on employers of volunteers 

• sustainable funding before, during and after emergencies. 

The Strategic Priorities for Volunteering in Emergency Management was developed to complement the 
SAP, which specifies creating a long-term emergency management workforce strategy that includes 
volunteers (Action D2) and implementing the strategic priorities for volunteers (Action D3).28 

EMV commenced scoping work on Action D3 in 2019. In May 2019 the SCRC agreed to place the SAP action 
D2 and D3 on hold.238 In addition, IGEM notes that the VCF has not published a quarterly update on the 
EMV website since March 2018 and EMV has advised IGEM that the VCF is currently on hold. 



156 

The work done by the VCF to identify volunteer priorities holds promise as these were developed by 
volunteers in consultation with the EMC and minister. However, IGEM notes that at the time of writing 
there is a limited amount of sector-wide work being done to implement the identified priorities to improve 
volunteer recruitment and reduce attrition. Further, there has been no additional work to develop systems 
for ongoing monitoring of sector-wide volunteer recruitment and attrition, and bench-marking across 
volunteer organisations has also stalled. 

Responder agency-based work 

In 2014 VAGO conducted an audit to determine whether VICSES and CFA effectively and efficiently 
manage emergency service volunteers and have plans in place to ensure appropriate recruitment and 
retention strategies. VAGO recommended that CFA and VICSES develop a framework to increase their 
knowledge about effective recruitment practices and ensure that new recruitment and retention 
strategies directly address workforce needs.231  

When VAGO released its report Managing Emergency Services Volunteers, CFA had recently 
acknowledged volunteerism as a strategic priority in its CFA Strategy 2013–2018: Towards Resilience.41 
This strategic priority led to the development of its Volunteerism Strategy 2015–2020.233 The key initiatives 
of the volunteer strategy reflect the CFA Volunteer Charter to develop policy and organisational 
arrangements that encourage, maintain and strengthen the capacity of volunteers.  

VICSES published its Service Delivery Strategy 2015–2025239 which recognises that future volunteer roles 
within the organisation must align with the future needs of communities. The VICSES Strategic Plan 2018–
2022 aims to build and strengthen volunteer engagement, the need to have flexible volunteering 
opportunities and a wider range of non-operational roles like administration or community education.240  

Both CFA and VICSES have piloted strategies to monitor volunteer attrition but have not applied a 
consistent, mandatory approach across all brigades and units. There is also not a clear understanding of 
the volunteer capacity required across the sector. 

Several positive initiatives have commenced in both CFA and VICSES that address some of the priorities 
raised by VCF. These initiatives and the recognition of volunteers in the organisations' strategic planning 
documents should contribute to higher levels of recruitment and retention.  

It is important to ensure that volunteer data is consistently collected to demonstrate the effectiveness of 
these strategies and inform modifications to optimise volunteer recruitment and retention. Volunteerism 
will remain a significant concern and priority in Victoria as the emergency risk profile changes and the 
Fire Services Reform Program is implemented. 

 Volunteer development and training 

Valuing volunteers 

Following the 2009 Victorian bushfires and the 2010–11 Victorian floods, there were multiple accounts of 
volunteers feeling under-utilised, undervalued and poorly represented in the emergency management 
teams they contributed to. Multiple reports have since found that volunteers often feel their skills, 
experience and local knowledge is not appropriately leveraged or developed by the broad sector and in 
specific emergencies.8, 230, 231 

In order to improve volunteer retention and recruitment, sector organisations have been advised in 
several reviews to ensure volunteer priorities are understood and considered in all planning and decision-
making. This is because of the essential capacity volunteers provide before, during and after 
emergencies. Volunteers are also likely to hold highly relevant local knowledge that can be invaluable as 
part of IMTs and ICCs.  

Finding 26 

The Inspector-General for Emergency Management finds that agency-based volunteers are not 
provided with the same level of training and development afforded to paid personnel and volunteers 
hold concerns that they are under-utilised and undervalued by the sector. 
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In 2014 Volunteer Fire Brigades Victoria produced the Emergency Management Volunteer Welfare and 
Efficiency Survey report. This indicated that the poorest performing area was how CFA consults and 
involves volunteers in decision-making in areas that may affect them.241 Volunteers also reported that 
their training needs were not considered or were overlooked in favour of paid staff. 

There have been significant attempts by responder agencies to incorporate volunteers into their 
strategic planning. For example, VICSES asked volunteer members to develop its organisational values 
and has observed a much stronger commitment and buy-in from volunteers to adhere to these values. 
VICSES, LSV, St John (Victoria) and CFA have all identified volunteer capability and capacity as a 
strategic priority in annual or long-term plans. 

The Volunteer Fire Brigades Victoria 2018 Welfare and Efficiency Survey indicates that volunteers feel 
valued at the brigade level. Volunteers reported brigades make them feel welcome, involve them in 
brigade decisions and promote a positive culture in the brigade.242 Research shows that being a member 
of a brigade that has good leadership and is inclusive and harmonious is associated with lower rates of 
employee and volunteer turnover.  

However, volunteers hold concerns that their roles and capabilities are not understood or respected by 
other agencies or the sector in general (see Box 5, page 158). IGEM received submissions to this review 
from volunteers that describe various occasions where they were prevented from assisting in 
emergencies or asked to perform very basic roles that did not reflect their training and experience.  

Gorge rescue in Beechworth (Image: Marcus Warner, Bright VICSES) 
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BOX 5: VOICE OF THE VOLUNTEER 

IGEM received multiple submissions from volunteers throughout this review, some of which were 
coordinated through VICSES. The following submissions capture several important issues related to 
volunteering in Victoria. The submissions have been edited for conciseness.  

Volunteer 1  

VICSES has been very proactive in encouraging and building good working relationships with other 
emergency service organisations.  

I think one of the biggest issues we face that limits the multi-agency approach is the lack of 
understanding about what VICSES does and the scope of what we do. This is particularly the case with 
the paid fire services. It is difficult to break through the perception that we are just volunteers, that we are 
somehow less professional or capable or well-trained than others. It is a constant challenge.  

Working together is about the people – it all comes down to the people at the end of the day and how 
prepared they are to work together for the best outcome. Sometimes we experience other emergency 
service organisations like the (paid) CFA standing us down to road crash rescues, even when VicPol 
request our attendance. As primary responders we are supposed to be dispatched but protocol is not 
always followed.  

Our road rescue accreditation is very rigorous and VICSES has invested in improving the professionalism 
of what we do both from a system, process, training and equipment perspective. I think it would take time 
for other emergency service organisations to scale up both in terms of equipment and capability to 
provide the road crash rescue service delivery that VICSES currently provides.  

Volunteer 2  

It takes a lot of volunteer training to gain and then maintain Road Crash Rescue qualifications and skills 
but it is something a number of our volunteers find very rewarding. We do help our adjacent VICSES units 
and we have really good working relationships with the volunteer CFA brigades. To date the paid fire 
brigades have not participated in any cross training, but we have been training and exercising with the 
volunteer CFA brigades for a long time. These training activities are important to relationship building. 

We also have good working relationships with VicPol and more recently with AV. Over the past 10 years I 
have seen our work supporting VicPol and AV increase. I think that the reform around all agencies 
working together really has helped and, in some cases, encouraged better and closer working 
relationships. 

I think I can see a time where key emergency services people are all paid and working out of the same 
building. Where that leaves the volunteer emergency service workers and VICSES I am not sure. For sheer 
numbers, volunteers will always be needed to provide surge capability for big events. Volunteers like to be 
busy and it is an important part of retaining trained people to have their efforts recognised and valued 
and for them to feel their skills are being put to good use. That needs to be kept in mind as our sector 
evolves. 

Volunteer 3  

I have been able to develop much closer working relationships with other emergency management 
people since I joined VICSES some nine years ago. Sitting on the MEMPC has really been vital for this. 
Sometimes you strike a personality that is harder to deal with, but the messages from the top and the 'we 
work as one' both from a VICSES perspective as well as with other emergency service organisations has 
helped foster these relationships. 

We have a great relationship with the local police and there are three CFA brigades near us. We also have 
a good working relationship with the paid CFA guys and that has come about through joint rope and land 
search training opportunities. I'd say that over the time I have been in VICSES I have seen much more 
willingness to share experience, knowledge and now even equipment across the various services. 

Within VICSES I have observed a higher requirement on standards and compliance. This really needed to 
improve and has meant a more professional organisation and the safety of volunteers really does drive 
what we do. The opportunity to train for IMT roles has been another plus and it has helped keep our 
volunteers more engaged which means they stay with us longer. 
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Training and development opportunities 

Both the VBRC and VFR recognised the importance of volunteer training as volunteers were often asked 
to perform critical tasks, and responder agencies with large volunteer workforces hold significant control 
and support agency responsibilities in emergency management.  

Submissions from volunteers to the VFR expressed concerns that they were required to work in the ICC or 
IMTs but felt they lacked direction or training to perform such roles. The Jones Inquiry and the VBRC also 
raised some issues around a lack of training opportunities for volunteers and providing volunteers with 
opportunities to attend courses on leadership, particularly senior IMT positions.  

As mentioned in Section 6.4 (page 145), there is limited oversight of the training needs of the sector in all 
capabilities for all personnel. The Jones Inquiry noted volunteers raised concerns about the availability, 
flexibility and the location of training.230 In combination with the perception that paid staff are given 
priority, this contributed to volunteers feeling frustrated and undervalued as responder personnel.   

The 2014 VAGO audit identified that CFA and VICSES lacked understanding of the current and required 
capability and capacity of their volunteer workforce. Volunteers expressed concerns that training is 
predominately focused on theory and they emphasised the need for more practical training or on-the-job 
opportunities to develop skills and experience.231 

Submissions received by IGEM for this review indicated that responder agency-based volunteers 
continue to feel frustrated that they are overlooked for roles and feel they often waste their time 
attending call-outs. Volunteers were also concerned that they were not being provided with sufficient 
opportunities to practise their skills in emergencies, particularly for highly technical roles or IMT positions. 

IGEM recognises that community service organisations have strong training and development practices. 
Organisations such as the Red Cross, VCC-EM, the Salvation Army and many other local organisations 
schedule training for volunteers that provide them with the skills and knowledge to support important 
preparedness, relief and recovery activities. For example, Red Cross volunteers receive training in 
psychological first aid, emergency planning and incident debriefing. These organisations also invite their 
volunteers to be involved in multi-agency exercising.  

There are some positive examples of volunteer training and involvement in the sector and an opportunity 
to learn from these examples to create a more positive experience for all volunteers (see Box 6). 

BOX 6: VOLUNTEER TRAINING AND DEVELOPMENT OPPORTUNITIES 

Across the sector there are good examples of sector organisations working with volunteers to develop 
their skills and qualifications. While these initiatives are confined to individual agencies, they 
demonstrate an understanding of the value volunteers bring to the sector.  

VICSES 

VICSES has 103 accredited Road Crash Rescue principle providers located across the state that make up 
78 per cent of Victoria's Principal Providers network. VICSES volunteers respond to over 1400 Road Crash 
Rescues (RCR) during the 2018-19 financial year. Those located in major regional centres provide 
significant surge capacity to support affected communities. Volunteers undergo vigorous training to use 
specialised vehicles and equipment and receive accreditation based on their skills and experience. 
VICSES hosted a state-of-the-art workshop to share new techniques and technology on heavy rescue 
practices with interstate emergency management agencies.243 Volunteer feedback to VICSES 
demonstrates that this capability and training drives their satisfaction and encourages commitment to 
their units.  

VCC-EM 

VCC-EM is a leading practice for volunteer recruitment and sustainability. It is almost 100 per cent 
volunteer-driven. VCC-EM enables and provides volunteers with opportunities to use their skills, 
knowledge and wisdom. Additionally, further training provided to volunteers is designed to add value to 
the qualifications and experiences they already have.  

It's not that volunteers work for us as staff, it's us staff enabling the volunteers to do what is that they 
in their hearts of hearts want to do, and that's to help people. 

Stakeholder quote. 
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VCC-EM has also embraced the ageing volunteer workforce, specifically recruiting mature people with 
life experience and skills who will be able to deal with people who are deeply traumatised. Since the 2009 
Victorian bushfires the VCC-EM has seen a significant increase in volunteer numbers from one full-time 
staff member and 280 trained volunteers to three full-time staff members and 1600 trained volunteers. 

AV and LSV 

AV and LSV have partnered to develop the Multicultural Employment Pathways Program. The program 
aims to train CALD youth to become Ambulance Community Officers in rural areas244 and qualified 
lifeguards at LSV. The program builds on LSV's multicultural water safety awareness program and 
provides participants with career opportunities into Victoria's emergency services. In 2018 the first cohort 
of six LSV volunteers graduated as paramedics and have taken up employment in the sector.  

The program is expanding and hopes to encourage other youth to consider pursuing a career in the 
emergency management sector. 

2019 Graduates of the Multicultural Employment Pathways Program (Image: Ambulance Victoria) 

 Spontaneous volunteers 
The VFR and White Paper stressed the importance of using spontaneous volunteers before, during and 
after emergency events, with both recommending the sector develop strategies, polices and platforms to 
manage spontaneous volunteers in order to capitalise on their potential value in response and recovery.  

Managing and using spontaneous volunteers is a challenge for the sector. Sector organisations are often 
reluctant to use untrained or inexperienced spontaneous volunteers due to the safety risks associated 
with responding to emergency events.  

However, experiences with well-managed spontaneous volunteers in the aftermath of Cyclone Yasi 
(Queensland) and the Christchurch earthquakes (New Zealand) have demonstrated the power and value 
of this type of volunteering. In both cases volunteers contributed significant time and held responsibilities 
for using funding, coordinating people and performing important clean-up and recovery functions. 
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Following the 2009 Victorian bushfires, the then Department of Planning and Community Development 
developed an emergency volunteer register. It was released to councils for the 2010–11 Victorian floods. 
However, councils did not use the register because there was no capacity to implement it and they 
perceived its usefulness to be limited. The register did not adequately coordinate the allocation of 
volunteers and materials to match the requests of responder agencies.   

In 2014 Volunteering Victoria piloted two programs to assist in managing spontaneous volunteers. 
HelpOUT registered offers of help and matched individuals to the needs of an organisation. The Managers 
of Spontaneous Emergency Volunteers program trained spontaneous volunteers in psychological first aid 
and basic emergency management in preparation for emergencies.  

In 2018 both programs were closed due to limited funding and a new strategic plan for Volunteering 
Victoria. Spontaneous volunteering remains an action point on the SCRC Relief and Recovery Sub-
Committee agenda. DHHS is leading work to determine how the sector can safely and effectively 
incorporate people who want to help during or after a specific incident. DHHS and EMV are now 
developing a position paper on the coordination of Victorian spontaneous volunteers. Upon endorsement 
of the paper, EMV will take over responsibility for spontaneous volunteers from DHHS. 

Spontaneous volunteerism is likely to continue. Volunteering Victoria's State of Volunteering in Australia 
report found there is an upward trend in informal volunteering.245 The report found that approximately 
half of the respondents to its survey had informally volunteered in the 12 months prior to completing the 
survey. Volunteering Australia suggests that an online platform is developed to provide information about 
opportunities and connect informal volunteers with organisations that require assistance.  

 

BOX 7: RESPONDER MENTAL HEALTH 

First responders are often exposed to potentially traumatic events due to the nature of emergency 
services work. Poor mental health is a risk for active first responders, retired staff and volunteers and is 
a significant risk for maintaining adequate capacity in the sector. 

In 2016 one of Australia's largest mental health research and advocacy groups, Beyond Blue, 
commenced the National Mental Health and Wellbeing Study of Police and Emergency Services to 
address the lack of knowledge about responder mental health, and add to the evidence of successful 
interventions. Over 20,000 staff and volunteers from responder agencies participated in the survey.  

The Beyond Blue survey revealed several risk factors within the sector in relation to mental health. The 
study found experiences of verbal and physical assaults in the line of duty along with a non-supportive 
workplace culture correlated with poorer mental health.246 A lack of access to mental health support 
and compensation, and perceived workplace stigma were also associated with poorer mental health. 

Beyond Blue made four key recommendations to the Australian Government including a whole-of-
government approach to support early mental health interventions for first responders..246 It also called 
for increased funding for mental health literacy, mental health services and workplace arrangements 
that facilitated positive coping strategies, and a national research centre to identify leading practice 
for mental health and wellbeing interventions. 

The Beyond Blue report generated significant interest in the sector and efforts to support the mental 
health of emergency services personnel have been assisted through several state-wide investments. 
The government has committed significant funding to VicPol and the emergency services to support 
early interventions, research programs and progress outstanding mental health compensation claims. 
In addition, responder agencies have started to implement a range of programs to support mental 
health literacy and address mental health concerns among their personnel. 

Observation 6 

The Inspector-General for Emergency Management observes there is an opportunity to develop a 
system that allows the sector to take advantage of volunteers in spontaneous and non-traditional 
capacities. While there will continue to be a strong need to recruit, train and deploy agency-based 
volunteers, the sector should continue to consider how volunteers could be used for short-term tasks 
before, during and after emergencies.  
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MFB introduced Mental Health First Aid and the Road 2 Mental Readiness (R2MR) program, both of 
which are supported by research demonstrating their contribution to increasing perceptions of 
resiliency and decreasing stigmatising attitudes.247 CFA has also implemented the R2MR program (now 
known as The Working Mind First Responders) and streamlined its telephone-based support-seeking 
process to easily connect personnel with a range of support services. MFB and CFA have both 
introduced the Let Me Know app that allows members to assess and track their mental health. 

In line with its Mental Health and Wellbeing Strategy 2016–2019248 AV is collaborating with Monash 
University to undertake research into the physical and mental wellbeing of paramedics. AV also has a 
number of staff support services in place including peer support and e-learning packages and has 
recently introduced a Regional Recovery Manager to assist members at the time of an incident. 

Following two key reports into workplace culture, mental health and wellbeing,249, 250 VicPol is 
implementing a number of improvement initiatives among its employees through its Mental Health 
Strategy and Wellbeing Action Plan 2017–2020.251  

ESTA has implemented a number of support services and modified call-taker working arrangements to 
support the mental health of its staff. The organisation is aware of the unique mental health risks for its 
staff and is involved in sector-wide mental health initiatives for emergency responders. 

Stakeholders discussed a heightened awareness of the potential trauma and cumulative stress their 
staff may face before, during and after emergencies. Government departments are commonly using 
adapting existing employee support schemes to suit the needs of those involved in emergencies.  

Awareness of employee wellbeing in the sector has increased markedly in recent years and many 
organisations are taking proactive steps to prevent and manage mental health issues. Stakeholders felt 
that there had been a recent increased focus on mental health that was very positive for personnel.  

It's interesting, there was a bit around the physical but there was not a lot around the mental, but 
now the balance, thank goodness, the mental health issue coming to the fore. 

Stakeholder quote. 

IGEM notes that many of the initiatives implemented so far involve services and programs to support 
and minimise the symptoms of poor mental health. However, the Beyond Blue report also noted the 
significant role of workplace culture for mental health. While programs and services can contribute to 
improved workplace culture, it is important to ensure that the commitment to creating a mentally 
healthy workplace is embedded in all aspects of an organisation's practices and culture. 

While it is too soon to evaluate the effectiveness of these initiatives on mental health outcomes in the 
sector overall, the heightened awareness and willingness to address mental health issues is 
encouraging and is a sign of positive change. 

Two volunteers having a chat, one supporting the other (Image: Blair Dellemijn, Uniform Photography) 
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6.6 Summary of sector capability and capacity 
reform 

IGEM notes considerable improvements in the interoperability of the sector, which has positive 
implications for sector-wide capability and capacity. Much of this interoperability occurs in response 
operations and can be attributed to strong operational doctrine, improvements in ICT and joint training 
and exercising.  

Despite the increased levels of interoperability, there are a number of reforms that aim to increase 
capability and capacity across the sector that have stalled. While planning and work has commenced to 
progress these initiatives, there have been limited advancements of sector-wide strategies that are 
based on existing and emerging discrepancies between actual and required capability and capacity. 
Progressing these initiatives should be considered a priority for the sector. 

Capability and capacity are important in all phases of emergency management and there is a tendency 
for the sector to focus its attention on – and dedicate resources to – response capabilities at the expense 
of capabilities related to prevention, planning and recovery. IGEM also noted that councils were 
particularly stretched in terms of capacity and struggled to maintain adequate capability for all roles 
they are now expected to perform. 

The capability and capacity of volunteers is a major issue in Victoria as the sector and the community 
rely heavily on their services in all phases of emergency management. IGEM notes that there is still a 
limited understanding of agency-based volunteer recruitment and retention. Responder agencies have 
made significant improvements to ensure volunteers have opportunities to receive training and be 
involved in organisational decisions. However, volunteers report feeling under-utilised in multi-agency 
operations and undervalued by the overall sector due to a lack of understanding of their capabilities and 
roles. 

Maintaining a healthy workforce is an ongoing capacity issue for the sector and the mental wellbeing of 
paid staff and volunteers is increasingly being prioritised across responder agencies (see Box 7, page 161). 
IGEM acknowledges that recovery personnel need similar levels of support as their roles involve a 
significant amount of stress and vicarious trauma over prolonged recovery periods. 
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7 Recovery 
 

 

 

 

 

CHAPTER SUMMARY: RECOVERY 

What did recovery look like in Victoria in 2009? 

The Department of Human Services (DHS, now DHHS) had recovery coordination responsibilities at the 
state and regional level. Councils were responsible for the coordination of local recovery. The major 
recovery efforts following the 2009 Victorian bushfires were managed by the Victorian Bushfires 
Reconstruction and Recovery Authority – a centralised recovery body that initiated many clean-up and 
rebuilding activities in affected communities. 

The sector used the four pillars of recovery as a guide to recovery, which considers built, economic, 
social and natural environments of recovery.  

Access to relief payments and other recovery services was commonly found to be difficult and confusing 
for affected individuals. The Red Cross managed the National Registration and Inquiry System that 
helped to track displaced people. Underinsurance was recognised as an issue across the state. 

Major changes in the past 10 years 

A number of key changes have influenced recovery policy and practice including:  

• coordination responsibilities for state level recovery transitioned from DHHS to EMC 

• introduction of the Resilient Recovery Model 

• completion of bushfire and flood mapping and overlay initiatives and integration into building and 
land use planning and regulations 

• launch of the Red Cross system Register. Find. Reunite. to support relief functions 

• update of the Personal Hardship Assistance Program and transition to online application process 

• improved understanding of psychosocial needs during recovery 

• transition to the Australian Government's Disaster Recovery Funding Arrangements in November 
2018 

• strategy developed to support household insurance practices and launch of the 'Insure it. It's worth 
it' campaign. 

What does recovery look like in Victoria in 2019? 

EMV currently coordinates state recovery, while DHHS coordinates regional recovery and councils 
maintain responsibility for local recovery. Impact assessment is routinely conducted following 
emergencies but there are ongoing issues with sharing data across the sector. 

There have been significant improvements in building and land use planning regulations that have been 
applied to building and development in areas at high risk bushfire and flood. Some improvements have 
also been made to support recovery in the natural environment. 

Recovery organisations find it difficult to coordinate and resource the long-term needs of communities 
and individuals affected by emergencies. There have been positive collaborations between government 
and community service organisations to better inform social recovery. 
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7.1 Background 

The sector conceptualises recovery as part of the emergency management model, together with 
preparedness and response.29 Victoria's recovery arrangements refer to the four interrelated recovery 
environments proposed by AIDR – social, built, economic and natural.252, 253 

Recovery arrangements are the plans and actions that support people and communities to rebuild and 
recover after an emergency. Recovery can also provide an opportunity for communities to improve in a 
manner that exceeds previous conditions and 'build back better'. If recovery is planned and coordinated 
well, it can contribute to more resilient communities that are better placed to prepare for, respond to and 
recover from future emergencies.  

Victoria's emergency relief and recovery arrangements are built upon national disaster recovery policy, 
principles and theory. The SERRP states that:  

The aim of relief and recovery is to support communities to successfully deal with the impacts of an 
emergency on the social, built, economic and natural environments. By doing so, communities help 
build cohesion and resilience to future emergencies. 

EMMV, Part 4.252 

Recovery operations commence as soon as the impacts and consequences of an emergency are 
anticipated. However, planning for effective recovery occurs both before and during emergencies. The 
recovery phase of emergency management includes both short-term relief arrangements and longer-
term activities.  

Research shows that strong social and community networks, and well-timed and sensitive support during 
recovery can have positive psychosocial effects.254 Recovery time frames vary for individuals and 
communities based on a range of factors including the nature and intensity of impact, the availability of 
social and economic resources, personal coping style and previous experiences.   

 Definition 
There are many definitions of recovery with most acknowledging that recovery is a process by which 
individuals, communities, businesses and governments deal with the impacts of an emergency to move 
forward. Both the 1986 and 2013 EM Acts state that 'recovery is the assisting of persons and communities 
affected by emergencies to achieve a proper and effective level of functioning'.  

The VBRC provided an expanded definition to reflect the ongoing and multifaceted nature of recovery: 

…the broadly coordinated process that supports disaster-affected communities reconstructing 
physical infrastructure, restoring people's emotional, social, economic and physical wellbeing, and 
restoring the environment. Recovery for people entails returning to normalcy and daily life, even 
though things are not necessarily the way they were. 

VBRC, Final Report.189 

The reforms suggested in recovery relate to the following areas: 

• recovery planning and coordination 

• building and planning  

• social recovery 

• economic recovery. 
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7.2 Recovery planning and coordination 

Victoria's emergency relief and recovery arrangements are built upon national disaster recovery policy, 
principles and theory. Planning for recovery occurs throughout the phases of emergency management, 
and recovery coordination occurs for some time after the emergency has occurred. It is a critical and 
collaborative process involving consultation with government, emergency services, community service 
organisations and communities.  

In Victoria sector organisations promote a resilience-building approach to recovery and endeavour to 
adopt community-centred recovery principles. However, stakeholders commented that the recovery 
phase of emergency management was the least reformed phase and was still inhibited by unclear and 
under-resourced planning and coordination. Stakeholders discussed how the lack of change in recovery 
planning and coordination led to inadequate and inefficient recovery activities.   

A number of recommendations have been made to streamline recovery planning and coordination and 
promote a positive and timely recovery for communities.  

This section of the review will focus on reform in: 

• recovery planning 

• recovery coordination 

• recovery models and guides 

• impact assessment. 

 Recovery planning 

Planning is an essential function of recovery. Both the 1986 and 2013 EM Acts require the preparation and 
review of a state emergency recovery plan.  

The SERRP requires municipal, regional and state relief and recovery plans to be developed to guide 
specific recovery operations and ensure adequate resourcing and preparation for recovery. Councils 
need to consider municipal recovery planning in MEMPs. 

In 2010 VAGO reported that recovery resources were not being used optimally and efforts to build 
recovery capability and capacity were inefficient.255 It found existing state and regional recovery plans 
were inconsistent, did not consider all arrangements necessary for appropriate and timely recovery, and 
were not reviewed and updated systemically.   

VAGO reported that recovery planning following an emergency was also focused on the short- and 
medium-term arrangements and did not adequately consider long-term recovery needs. Further, 
recovery priorities and planning were not consistently based on evidence such as leading practice or 
impact assessments. 

The VAGO report recommended the development of consistent priorities in both state and regional 
recovery operations.255 The VFR also recommended that recovery priorities and arrangements were 
communicated to the public. 

Finding 28 

The Inspector-General for Emergency Management finds recovery plans at the state, regional and 
local levels are not well-aligned, lack consideration of long-term recovery and are not updated 
regularly.  

Finding 27 

The Inspector-General for Emergency Management finds Victoria's current recovery system is not 
delivering the outcomes required by Victorian communities.  
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State and regional recovery planning 

In 2010 the State Emergency Recovery Plan was revised as a result of considerable changes in the field of 
emergency management and the lessons learned from the 2009 Victorian bushfires. It was renamed the 
SERRP and included as Part 4 of the EMMV.  

The 2013 EM Act requires the EMC to update the SERRP as required. In 2015 the SERRP was updated to 
document the transfer of accountability for state-level relief and recovery coordination from DHHS to the 
EMC. In 2018 the SERRP was again updated and changes were made to Part 7 of the EMMV to reflect 
changes in the roles and responsibilities of sector organisations.256  

IGEM notes that changes in the SERRP were not subsequently included in regional recovery plans or 
municipal relief and recovery plans. This has led to inconsistencies between the SERRP and some 
municipal and regional relief and recovery plans. Additionally, the State Recovery Coordination Plan has 
not been updated since 2015. The State Relief Coordination Plan developed by DHHS and the Red Cross 
has not been updated since 2014. Collectively this has resulted in a lack of clear guidance for recovery 
activities following an emergency.  

EMV advised IGEM that Parts 4 and 7 of the EMMV supersede the State Recovery Coordination Plan. 
However, this is not clearly articulated in these documents and IGEM notes the updates in the EMMV do 
not resolve all inconsistencies in recovery planning doctrine. 

The SERRP requires recovery coordinators to develop specific plans based on the impacts and 
consequences of a specific emergency. Incident-specific state, regional and local recovery plans are 
developed by EMV (state recovery), DHHS (regional recovery) and councils (local recovery). Stakeholders 
noted the current arrangements are complex and coordination across the tiers is unclear. 

IGEM notes that with the passing of the EMLA Act, the sector will start to integrate state emergency 
management planning that will address mitigation, response and recovery. The SEMP will replace the 
existing SERP and SERRP, and inform other levels of planning. Once approved by the SCRC, the SEMP is 
proposed to take effect by early 2020 to allow the regional phase to commence.   

Incident reviews from the Wye River – Separation Creek bushfire (2015), spring floods and severe storms 
(September – November 2016) and the Bourke Street tragedy (2017) consistently found a clear need to 
improve recovery plans and planning arrangements. There is scope to use intelligence generated from 
consequence management functions in a more systematic manner to inform all levels of recovery 
planning. 

The involvement of government and spokespeople is often inconsistent, which makes it difficult for all 
sector organisations to adhere to predetermined arrangements. The variability of involvement also 
contributes to a sense of unfairness across the sector and community as organisational decisions to 
provide support are not transparent.  

Stakeholders commented that the sector has become better at recognising the importance and need for 
relief and recovery after an emergency. However, there is still the lack of strong recovery planning or 
sector-wide understanding of the arrangements for collaborative and coordinated relief and recovery, 
particularly long-term recovery. 

Local recovery planning 

Councils hold responsibility for local recovery planning in partnership with recovery agencies and 
community organisations, and are involved in and implement many of the long-term recovery plans. 
Stakeholders often discussed that councils, as the tier of government closest to the community, are best 
placed to develop plans to support communities in their recovery. This confirmed the findings of the 
VBRC, VFR and Hazelwood Inquiry that identified councils as well-placed to support local recovery 

However, councils feel that they are not well resourced to manage recovery, which can extend over long 
periods of time and may start to inform a council's ongoing community development work. Councils also 
identified specific problems with planning for recovery and long-term recovery. In the recent council self-
assessment of capability for the Councils and Emergencies project 78 per cent of councils were below 
their target maturity in the category Planning for recovery coordination. 
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Council personnel reported that recovery plan expectations change considerably depending on the 
emergency and the control agency. The handover from the control agency to the organisations 
managing recovery requires the Incident Controller to approve a transition to recovery plan. In some 
incidents, the control agency drafts a comprehensive transition to recovery plan and provides this to 
councils while in others, the council is completely responsible for developing this plan.  

During the early recovery period following the Wye River – Separation Creek bushfire, the Incident 
Controller delayed handover of the incident to recovery organisations to ensure the council had sufficient 
time to establish the necessary systems required to manage a relief and recovery operation of such 
magnitude. This was a positive example of response and recovery organisations working together to 
optimise community recovery outcomes. 

Stakeholders discussed the need for a collaborative approach to recovery planning, as councils need a 
strong understanding of the incident and its impacts to support secondary impact assessment and 
develop adequate recovery plans. Some councils discussed incidents where this had occurred well, and 
the collaboration built on the existing involvement of council during the incident response. In those 
instances councils were provided with timely incident updates (or had observed IMT or ICC activities) and 
received regular impact assessment updates. Both activities allowed council personnel to develop a 
strong understanding of the incident and provided the opportunity to develop a well-considered recovery 
plan prior to handover. 

The recovery planning needs of the community varied depending on the community and the incident. 
Councils discussed the need for flexibility in the recovery plan and for this flexibility to be captured in 
state and regional planning documents.  

In one example council personnel developed a modified recovery plan that suited the community and 
included all of the necessary provisions but deviated from the typical local recovery plan format. Council 
personnel spent a considerable amount of time advocating for the plan to be approved by the control 
agency. However, council found it difficult to persuade the control agency that the plan was appropriate 
and met the needs of the community. This approval process caused a significant amount of angst for 
those involved and delayed recovery operations. 

Currently there are no formal provisions to share information or request advice from other Victorian 
councils that may have experience planning for and coordinating recovery from a major emergency. 
Turnover of council personnel and the sector more broadly often leads to valuable experience and 
knowledge being lost or inaccessible to councils during recovery planning. As emergencies do not occur in 
the same local areas frequently, councils must rely more on established recovery plans and 
arrangements for guidance than on recent experience and practice.  

As there is no consistent inclusion of recovery in the lessons management cycle, and no formal 
mechanisms for sharing experiences or lessons, council personnel are often recreating recovery plans 
and trialling recovery operations based on state-level advice and knowledge of their own communities. 
Agencies with relief and recovery roles are represented in the SRT. However, the SRT and associated 
lessons management structures have a focus on response operations. Stakeholders discussed that some 
information sharing occurs across council collaborations or between individuals who have established 
relationships, and this is very useful during the recovery period. 

 

Observation 7 

The Inspector-General for Emergency Management observes the information sharing and mentoring 
practices occurring across council collaborations or in an ad hoc manner lead to positive outcomes 
and greater confidence in drafting and implementing recovery plans. 
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Volunteers sharing information with the community (Image: Blair Dellemijn, Uniform Photography) 

 Recovery coordination  

Recovery requires a significant amount of coordination to ensure personnel, equipment and financial 
resources are available and deployed appropriately throughout the recovery period. This can be a 
lengthy process that varies according to the characteristics of the emergency and affected communities. 
Recovery operations may need to occur in a concurrent or staggered manner for each of the four 
environments of recovery (social, economic, built and natural), and coordinating with the community and 
incorporating their needs and preferences is important.  

Under the 1986 EM Act DHS was appointed as the coordinating agency for emergency recovery at the 
state and regional level, working in collaboration with councils that have the responsibility at the local 
level. 

Multiple reviews and research papers examining the recovery following the 2009 Victorian bushfires and 
2010–11 Victorian floods noted that recovery coordination lacked structure and transparency, and long-
term recovery coordination was not adequately considered. There was – and remains – a large number of 
organisations that had roles in recovery, and varying levels of capability and capacity to assist the overall 
community recovery effort. 

Finding 29 

The Inspector-General for Emergency Management finds recovery coordination is often reactive, 
siloed and disconnected across recovery organisations due to a lack of clarity in organisational roles 
and responsibilities and insufficient resourcing for long-term recovery. 
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Since the 2009 Victorian bushfires sector organisations were urged to ensure they had sufficient numbers 
of appropriately trained recovery staff255 and to strengthen partnerships with community service 
organisations, community groups and the private sector.8, 257 It was also recommended that the recovery 
roles and responsibilities of all sector organisations were clear, well-coordinated and adequate to achieve 
safe and timely recovery of the community.255  

The Green Paper recommended assigning formal responsibility and leadership to a ministerial portfolio 
and corresponding government portfolio. It also called for a recovery coordinator who operates across all 
levels of government with adequate staffing support.7 To strengthen Victoria's collective recovery 
capability and capacity, recommendations were made to strengthen collaboration across councils to 
share knowledge and experiences of building community connections and increasing communities' 
ability to support individuals during recovery.258 

The White Paper identified EMV as the state recovery coordinator, which was formally legislated in the 
2013 EM Act and was operationalised in September 2015. Regional recovery coordination remains with 
DHHS under the supervision of the regional recovery coordinator. 

Councils coordinate relief and recovery at the local level. Coordination is escalated in larger or more 
complex events, or when a council requests regional level support. If escalated, regional and state levels 
coordinate relief and recovery services as required to affected individuals and communities. 

Recovery roles 

The 2010 VAGO report identified the need for stronger understanding and description of recovery roles 
and responsibilities and associated training arrangements for recovery personnel. The report found there 
was insufficient training available for both recovery personnel and recovery coordinators.  

The White Paper recognised that all levels of government, the not-for-profit and private sectors have 
recovery responsibilities, and it called for the sector to work with a broader range of community service 
organisations, businesses and community groups to support recovery efforts. The White Paper also 
recognised that involving communities in their own recovery is essential to restoring community 
functions, building resilience and facilitating a positive recovery experience.  

Stakeholders and council recovery reports continue to describe a highly variable approach to recovery 
coordination. IGEM acknowledges several incidents where recovery was well coordinated, and sector 
organisations and the community were well informed throughout recovery. However, there were many 
examples where recovery was not well coordinated. This resulted in multiple organisations providing 
recovery support services that duplicated the work of other organisations, conflicted with community 
priorities or were delivered in a manner that did not address the long-term requirements of the 
community. 

Stakeholders discussed examples of positive recovery coordination experiences with IGEM. However, 
IGEM notes that most positive examples were coupled with significant learnings or were related to 
specific elements of recovery. For example, many stakeholders discussed the speed of built environment 
recovery in the Wye River – Separation Creek bushfire. However, those involved in recovery felt that the 
recovery effort for this incident had developed a greater community reliance on government and created 
perceptions of unfairness in the community.  

The community recovery operations following the 2017 Bourke Street tragedy were discussed by multiple 
stakeholders as a positive example of recovery. Modifications to the local, regional and state recovery 
structures effectively ensured those affected by the incident remained the focus of recovery operations. 
Further this was the first time that an outcomes-based approach to recovery was trialled. This made sure 
the sector focused on the needs of the people as a collective. The City of Melbourne and other recovery 
organisations also debriefed extensively following the incident and significant improvements were made 
based on this experience that have improved the sector's ability to recover from similar incidents. 

Several recovery plans and post-incident reports demonstrate that there has been some improvement in 
emergency relief and clean-up arrangements. However, there appears to be a lack of capacity to provide 
relief and clean-up support for incidents with a protracted relief and recovery period.  

Councils reported that they were inhibited in their ability to effectively coordinate local recovery due to a 
lack of information sharing across agencies. In particular, councils discussed that they were not privy to 
impact assessment data in a timely manner and that reduced their ability to plan and coordinate 
recovery (see Section 7.2.4, page 174). This continued throughout the recovery period as there are no 
established channels for inter-agency communications during recovery. 
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The sector has trialled strategies to improve recovery coordination. The establishment of a Flood 
Recovery Sub-Committee in September 2016, supported the state recovery coordination following the 
flood and severe weather events that impacted 51 local government areas and caused approximately 
$124 million damage to essential public assets.259 While there was agreement that the Flood Recovery 
Sub-Committee provided a more coordinated and joined up system, there remains a disjointed approach 
to coordination and information flow more broadly within and across current arrangements. 

One of the biggest challenges the sector faces with recovery is that the command and control structure –
which works well with emergency response – does not suit the prolonged and highly contextual needs of 
relief and recovery. Recovery coordinators – EMV, DHHS and councils – and other recovery organisations 
need to consider the impacted and consequences of the specific emergency, and the needs of the 
affected community. They also endeavour to provide some ownership and leadership to community-led 
initiatives, which can influence the coordination style required to manage overall recovery. 

Some stakeholders commented that there was the potential to improve the transition to recovery by 
ensuring recovery personnel were involved in the IMT. However, IGEM recognises that the last revision of 
AIIMS has been modified to build recovery into the operational response structure. This is an emerging 
opportunity for the sector to improve how we transition from response to relief and recovery. 

Stakeholders felt that experiences from more recent events do not demonstrate major improvements in 
the sector's overall ability to coordinate recovery in a manner that supports communities to recover well. 
Recommendations from reviews and inquiries over recent years identified that coordination of relief and 
recovery must consider a complex set of arrangements that include many recovery activities and 
multiple sector organisations. Given the complex recovery arrangements confusion may occur at all 
levels of coordination resulting in a lack of clarity on who is responsible for what and leading to activities 
becoming siloed, disconnected and at times working at cross purposes to each other. 

 Recovery models and guides 

The 2009 Victorian bushfires and 2010–11 Victorian floods challenged Victoria's relief and recovery 
arrangements. Both events required significant immediate relief efforts (such as establishing relief 
centres and providing food and shelter), a range of early recovery services (such as clean-up and 
temporary accommodation) and a long-term recovery focus (including reconstruction and economic 
recovery). 

In these incidents different relief and recovery models were used including the Victorian Bushfires 
Reconstruction and Recovery Authority, and the Secretaries' Flood Recovery Group chaired by the 
Secretaries of Department of Primary Industries and DHS. 

Each model had strengths and weaknesses in addressing relief and recovery needs, and each was 
developed for the specific circumstances of the bushfires and floods. There is currently no standardised 
recovery model for major emergencies to support the sector and communities in preparing for relief and 
recovery. 

Issues identified by stakeholders in delivering relief and recovery activities were: 

• the disruption of the relationship between local governments and their communities under the 
centralised Victorian Bushfires Reconstruction and Recovery Authority model 

• the turnover of local government staff resulting in loss of recovery knowledge and skills.  

In 2009 the sector used the four environments model to describe the aspects of recovery and guide 
planning and operations for recovery in the built, natural, social and economic environments. However, 
that model did not encourage consideration of the emergency context (type, scale, onset characteristics 
and location) or the consequences of response and early recovery decisions. It did not consider the 
various phases or duration of recovery and did not provide any operational guidance to support and 
direct recovery personnel and coordinators. 

Finding 30 

The Inspector-General for Emergency Management finds the Resilient Recovery Strategy has been 
revised to align with Victorian Government strategic priorities and outcomes. 
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The Green Paper recommended that the sector develop a standard model for large scale relief, recovery 
and reconstruction. The model would have consistent governance structures, but with flexibility built in to 
account for the circumstances of the event. The model could be based on elements of the Victorian 
Bushfires Reconstruction and Recovery Authority, and the Secretaries' Flood Recovery Group, and it could 
adopt the best practices of interstate or international models. Timely and accurate impact information 
would be critical to determining when to implement the model. 

At the 2016 Victorian Relief and Recovery Forum sector discussion identified issues with accountability, 
information sharing, interoperability and sustainability; despite being able to identify good examples of 
recovery. There was also a lack of direct alignment and integration of community needs and involvement 
into recovery plans and operations. 

Resilient Recovery Model 

EMV reviewed relief and recovery arrangements in response to the Green and White Papers, and multiple 
reviews described the lack of consistency in recovery planning and operations. The purpose of the EMV 
review was to develop a model that reflected the sector's issues with recovery, better integrate 
community, and reflect the national relief and recovery arrangements. 

In 2017 EMV released the Resilient Recovery discussion paper. It proposed a recovery model that connects 
community systems and networks to better support recovery. It aimed to improve the mobility and 
integration of recovery services, adopt a strategic and considered approach to recovery, consider 
funding arrangements and appropriately engage communities. 

The initial response to the Resilient Recovery Model from the sector questioned the purpose and need for 
a recovery model and could not see the link between the proposed model, SERRP and the regional and 
local operational recovery planning that occurs for emergency recovery.  

The sector felt they were not consulted in a meaningful manner in the development of the Resilient 
Recovery Model and that it did not clearly address recovery needs or improve the sector's ability to plan 
for or deliver recovery services. Further, it did not explicitly align with any existing emergency 
management frameworks or organisational conceptualisations of resilience or recovery. The recovery 
outcomes were not easily understood, and it was difficult for stakeholders to see the alignment of the 
proposed outcomes to recovery services and outputs. 

IGEM sighted evidence of consultation from EMV with the sector, which demonstrates there was not a 
lack of consultation but rather a lack of genuine opportunity for stakeholders to contribute to the 
development of the model. Further, the sector was consulted too late in the process and there was no 
clear articulation of a problem statement. IGEM heard from multiple stakeholders that the model was 'a 
solution looking for a problem'. 

EMV redrafted the Resilient Recovery Model multiple times to incorporate feedback from the sector. The 
model was redeveloped into a strategy designed to act as a plan for the sector to ensure communities 
remain at the centre of recovery, and that recovery services are delivered in a manner that supports 
long-term recovery needs. 

In January 2019 an inter-departmental committee was created to oversee the finalisation of the Resilient 
Recovery Strategy. The sector and SCRC had provided feedback requiring the development of a problem 
statement for recovery, definition of recovery outcomes and proposal of recovery principles, which were 
incorporated into the final strategy.  

The Resilient Recovery Strategy establishes four Resilient Recovery outcomes, four strategic priorities 
and 13 supporting actions.260 The Resilient Recovery outcomes align with Victorian Government outcomes 
and the strategic priorities each have three or four principle-based actions that can be applied flexibly 
for different circumstances. The actions are to be implemented by sector organisations within existing 
resource allocations and budgets. 

The Resilient Recovery Strategy incorporates a stronger focus on state-wide recovery planning and 
impact assessment to provide evidence and structure for incident-specific recovery plans. It promotes 
local leadership, place-based consideration, flexibility and a streamlined approach. Importantly, it 
advocates for the safety and wellbeing of recovery personnel and makes provisions to invest in recovery 
skill development, evaluation and knowledge sharing. 
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IGEM cannot comment on the effectiveness of the Resilient Recovery Strategy as the SCRC endorsed it in 
September 2019. However, the principle-based approach and alignment with Victorian Government 
outcomes is positive and there is an opportunity to further integrate the strategy into existing recovery 
plans and operational guidelines. 

As the sector prepares to implement the Resilient Recovery Strategy, there are a number of recently 
approved changes to arrangements that need to be considered to ensure a streamlined and integrated 
implementation plan including: 

• the EMLA Act 

• Fire Rescue Victoria reform 

• recovery funding arrangements – Natural Disaster Relief and Recovery Arrangements to Disaster 
Recovery Funding Arrangements (DRFA) 

• Councils and Emergencies project led by LGV 

• development of the Emergency Management 2030 Strategy. 

The EMLA Act establishes a new framework for emergency management planning in Victoria and its full 
implementation is due by December 2020. This framework provides for a new SEMP that will include 
integrated mitigation, response and recovery arrangements, and will replace the SERRP.256 It will be 
important to ensure the Resilient Recovery Strategy is reflected in the SEMP and the operational 
guidelines developed are consistent with the legislation, SEMP and Resilient Recovery Strategy. 

The lengthy drafting process and final endorsement of the Resilient Recovery Strategy demonstrates the 
importance of meaningful and well-timed stakeholder consultation. While the strategy has been 
approved, there is a large body of work that is yet to be completed to operationalise it and develop the 
associated resources and guidelines. 

 Impact assessment 

In 2018–19 IGEM completed a review of impact assessment91 and made several recommendations that are 
similar to the actions identified in the White Paper. This review will summarise the current impact 
assessment arrangements and briefly comment on their effectiveness. 

Impact assessment is the collection of data and information describing the impacts of an emergency 
drawn from relevant departments and agencies at all tiers (local, regional and state).261 Impact 
assessment includes state-wide impact data collection and reporting activities during and after an 
emergency. However, it also includes organisational impact data collection activities such as damage 
assessment, stock loss assessments, environmental health impact assessments and building surveying 
activities following an emergency. The sector broadly follows the impact assessment guidelines, but some 
agencies have additional guidelines and manuals to direct organisational impact assessment. 

Finding 31 

The Inspector-General for Emergency Management finds impact assessment practices across the 
emergency management sector are not consistent and impact data are not shared appropriately, 
which inhibits recovery organisations' ability to effectively plan for recovery. 
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The three stages of impact assessment are not necessarily linear. Depending on the scale, time frame 
and type of emergency, the stages may occur concurrently.261 The key parties involved in each stage are:  

• Initial impact assessment: collection of high priority impact data in the first 48 hours of an 
emergency – this is typically conducted by responder agency personnel and authorised and 
coordinated by the Incident Controller. 

• Secondary impact assessment: an accurate and complete assessment of the emergency impacts 
that contributes to a comprehensive understanding of the damage and loss caused by the 
emergency – many sector organisations – including councils – collect and use this impact 
assessment data for relief and recovery purposes. 

• Post-emergency needs assessment: councils and other sector organisations collect data to estimate 
the cost of destroyed assets and ongoing community impacts.   

Numerous reviews have found impact assessment to be a complicated task that does not result in a clear 
description of the impacts of the emergency. This leads to incomplete recovery plans, unclear 
communication with the community, flawed funding applications and general confusion among sector 
organisations working with communities during and after emergencies. 

The White Paper identified the opportunity for Victoria to improve its impact and needs assessment 
system and formally link disaster assessments to relief and recovery planning more quickly and 
transparently. A 2013 VAGO audit on Flood Relief and Recovery supported this recommendation.  

In the 2013 EM Act impact assessment became a key function of the EMC. Previously VicPol and DHHS had 
held responsibility for initial impact assessment, and secondary impact assessment and post-emergency 
needs assessment respectively. The EMC delegates the responsibility for impact assessment to the 
Incident Controller who coordinates data collection for impact assessment conducted during their control 
of an incident.  

Impact assessment is a key action of the SAP: 

Implement a comprehensive impact assessment model across all hazards and all phases of 
emergency management, taking into consideration the National Impact Assessment Model. This 
model will include a process to collect, analyse and communicate impact information to better inform 
response processes, and relief and recovery planning and activities.  

SAP Action G6 – Victorian Impact Assessment Model. 

EMV has led projects to improve impact assessment and facilitate data collection and reporting. One of 
the major projects included the development of an online portal that allows sector organisations to 
submit data and share it with other agencies. There was also work done to improve the processes and 
understanding of impact assessment. 

IGEM found several issues with impact assessment based on evidence collected for the review in 2018-19. 
There was still a large amount of confusion about the purpose of impact assessment and stakeholders 
felt that they did not have timely access to important information describing the impacts of an 
emergency. EMV's online portal had been trialled in the South West fires in April 2018 but was reported to 
be a complicated process that required duplication of work and did not facilitate accountability or 
information sharing to sector organisations involved in recovery.  

Stakeholders felt that local knowledge was not well incorporated into data collection for impact 
assessment purposes. This resulted in delays and flaws in data collection as personnel were not familiar 
with the area and the condition of roads, property and the natural environment. Personnel conducting 
impact assessment often did not access properties through entry points or introduce themselves to 
property owners. Collection of various data by multiple sector organisations led to frustration among 
community members. 

The online portal was not used in the 2018–19 summer period, and stakeholders reported persistent 
problems with information sharing and impact assessment occurring. Council personnel reported being 
prevented from accessing impact assessment data, which significantly inhibited their ability to plan for 
recovery as they could not get a clear understanding of the number of properties affected and the 
location of impact. This had implications for relief and early recovery services and delayed receipt of 
recovery funding, long-term planning and work with the community. 
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EMV and the government more broadly have accepted a number of recommendations from IGEM related 
to impact assessment including defining the purpose of data collection, leveraging existing capability 
and capacity for impact assessment, clarifying data collection and sharing roles, and including local 
knowledge. These recommendations are still relevant to ensure sector organisations can develop well-
informed recovery plans and adequate funding can be accessed. 

Werribee River in flood over Cottrell Street (Image: Tony Bryer, Wikimedia Commons) 

7.3 Building and planning 

Prior to the 2009 Victorian bushfires, bushfire risk management was not well integrated into the Victorian 
planning and building systems. The VBRC found that: 

Responsibility for the development and implementation of planning policy is fragmented … which 
raises the question of who should ultimately be responsible for the integration of bushfire risk 
management into planning processes. 

VBRC, Final Report. 

Finding 32 

The Inspector-General for Emergency Management finds Victoria's planning policies and building 
regulations are now better aligned and integrated, which results in reduced bushfire risk and 
community vulnerability to bushfire hazard. 
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Bushfire planning and control measures were applied in areas of Victoria that had been identified as high 
risk through bushfire hazard mapping. There were significant inconsistencies between building controls 
under the Building Regulations 2006 in a bushfire prone area and planning provisions under local 
planning schemes applied through the former wildfire management overlay.262 

The deficiencies in the mapping of bushfire risk throughout Victoria were noted in the VBRC's Final 
Report. In addition, the VBRC acknowledged that a strategic and more holistic approach to mapping was 
required. It recommended mapping to be applied consistently across Victoria, have a string scientific 
rationale and adopt a tiered approach to better identify risks and effectively target responses. 

Integrated Planning and Building Framework  

The VBRC made a total of 19 recommendations in relation to land use planning and building systems. 
These recommendations have been implemented through reforms to the Victoria Planning Provisions, 
planning schemes across the state and the building regulations.  

This section of the review will focus on reform in: 

• bushfire hazard and biodiversity mapping 

• planning and building systems. 

 Bushfire hazard and biodiversity mapping 
The VBRC recommended that the State ensure bushfire risk mapping was centrally coordinated by a 
single organisation. Further, appropriate subject matter expertise should be engaged to provide accurate 
and consistent mapping of bushfire risk, biodiversity and planning requirements. It recommended that 
the maps be made accessible to all sector organisations in a timely manner. 

In 2010 as part of the Integrated Planning and Building Framework (see Figure 14, page 178), the 
Department of Environment and Primary Industries (now DELWP) established the Bushfire Hazard and 
Biodiversity Mapping Project.  The project delivered a state-wide bushfire hazard map and detailed maps 
of bushfire hazard and biodiversity values in targeted areas. 

In 2011–12 a new state-wide bushfire hazard map was produced and made available to sector 
organisations. The bushfire hazard maps are used by DELWP and other agencies to identify hazardous 
bushfire areas and reduce the risk to community through improved planning and building controls. The 
maps provide information about the locations where planning and building controls apply to assist with 
managing bushfire risk.  

The Bushfire Hazard and Biodiversity Mapping Project then delivered a detailed bushfire risk map that 
identified high risk, high priority areas. It also produced detailed vegetation and biodiversity maps 263. 
These maps are currently in use across Victoria. 

The maps identify areas for inclusion in the Bushfire Management Overlay in planning schemes, and 
Bushfire Prone Area in the Building Regulations (see Section 7.3.2, page 178). The Bushfire Hazard and 
Biodiversity Mapping Project has been instrumental in improving bushfire risk mapping for targeted high 
risk, high priority areas to enhance bushfire risk and response planning.  

The Bushfire Hazard and Biodiversity Mapping Project has also led to significant improvements in data 
collection and presentation for vegetation and biodiversity mapping and, most importantly, integration of 
that data into Bushfire Management Overlay maps. This improved mapping is also fundamental to 
ensuring transparency and public accountability and now supports annual reporting of the outcomes 
and impacts of planned burning.263  
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Figure 14: Integrated Planning and Building Framework for Bushfire in Victoria (Source: DELWP) 

 

 Planning and building systems  
The VBRC made recommendations to improve Victoria's building regulations and planning policies to 
ensure a reduced level of bushfire risk. The recommendations related to land use and building standards 
to ensure that communities were not established in high-risk locations and/or they made adequate 
provisions when building in these areas to improve safety. 

The following are the key elements of the reforms implemented to improve planning and building 
systems. 

Bushfire Management Overlay 

The Bushfire Management Overlay was developed to replace the pre-existing Wildfire Management 
Overlay. The Bushfire Management Overlay includes a statutory provision in planning schemes and a 
map showing where the provisions apply to specific land.  

The Bushfire Management Overlay provisions ensure that development in areas affected by a significant 
bushfire hazard will only take place after full consideration of bushfire risks. If risk to life and property 
from bushfire cannot be reduced to an acceptable level the development will not proceed. 

For those living in an area with a Bushfire Management Overlay, the requirements for development are 
clearly specified in the planning scheme so that an applicant can see exactly how their development will 
be assessed. A range of bushfire issues such as siting of the building, providing defendable space, on-site 
water availability and emergency vehicle access need to be considered.  

Any planning permit issued under the Bushfire Management Overlay will include a mandatory condition 
that requires the homeowner to maintain the bushfire protection measures set out in the permit. A 
feature of the new Bushfire Management Overlay is that it enables a council to consider the bushfire 
behaviour and risk for a local area and allows the council to include local content in a schedule to the 
overlay where appropriate. 
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State Planning Policy  

A new State Planning Policy for Bushfire has been included in every planning scheme in Victoria. It seeks 
to strengthen community resilience to bushfires through the planning system. This includes considering 
bushfires in urban planning and ensuring that important bushfire protection measures are part of new 
developments. 

Bushfire planning provisions 

The planning provisions included in Victorian planning schemes are: 

• Clause 13.02-1S Bushfire planning 

• Clause 44.06 Bushfire Management Overlay and any schedules that may apply 

• Clause 53.02 Bushfire planning 

• Clause 52.12 Bushfire protection: Exemptions 

Building regulations 

The Victorian Building Regulations: 

• require that development of new residential buildings, schools, child care centres, hospitals, aged 
care facilities and associated buildings in declared Bushfire Prone Areas are assessed at the building 
permit stage to determine the level of construction required to respond to the local bushfire hazard –  
these buildings must be constructed with ember protection as a minimum  

• provide that, where a matter is addressed as part of the planning application under the Bushfire 
Management Overlay, the assessment need not be repeated at the building permit stage – this is 
sometimes referred to as the single site assessment. 

Vegetation exemptions for bushfire protection 

Vegetation management rules include planning permit exemptions for bushfire shelters and for 
managing vegetation around existing homes and fence lines. 

The amendments to the Victoria Planning Provisions mean there is now better alignment and integration 
between the planning and building regimes, which ultimately maximises bushfire protection for homes 
and thereby lowers the risk to life, property and infrastructure. These amendments also complement 
other changes to the planning and building regimes to reduce bushfire risk in high risk areas. The 
amendments seek to broaden support for individual planning decisions and increase community 
resilience for bushfires. 

Development of the state-wide hazard map and mapping of Bushfire Prone Areas under the Building 
Regulations ensures greater construction protection for occupants who may be sheltering while a fire 
front passes and increases the chances of the building surviving. 

Flood mapping for land use planning  

In response to the VFR recommendations and the inquiry into flood mitigation, the government 
implemented reforms that have improved floodplain management in Victoria. The Victorian Floodplain 
Management Strategy was launched in 2016 and provides policy direction for managing floodplains and 
minimising flood risks in cities, towns, regional areas and rural communities. It includes guidance on 
riverine flooding, flash flooding and coastal flooding. 

DELWP published the Victorian Flood Data and Mapping Guidelines to provide a reference for flood risk 
mapping and flood data collection activities that align with policy in the Victorian Floodplain 
Management Strategy. These guidelines set a standard for flood mapping in Victoria to meet the needs of 
a range of users, including land use planners.  

The additional flood mapping information is not yet included systematically within Council Planning 
Schemes or MEMPs and does not cover areas within the metropolitan area, which is managed by 
Melbourne Water. However, IGEM acknowledges some recently revised MEMPs did include flood mapping 
information and others referred to its availability. 
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Local Flood Guide, VICSES 

BOX 8: NATURAL ENVIRONMENT RECOVERY 

Recovery for the natural environment addresses the impacts that an emergency has had on 
vegetation, wildlife, water bodies, soil quality and the natural landscape. It includes recovery for local 
green spaces, private and public land, national parks, cultural and heritage sites. 

IGEM notes there have been a limited number of recommendations or actions specifically related to 
natural environment recovery. However, there have been some significant changes in environmental 
recovery over the past 10 years. These have been driven by organisations with business-as-usual 
responsibilities for environment. As such, reforms to broaden the sector to include more organisations 
with environmental responsibilities have indirectly contributed to changes in environmental recovery. 

The consequence management approach to emergency management has also encouraged responder 
agencies to explicitly consider the environmental consequences of their response operations and 
consider a wider range of options to manage an emergency. Again, this reform is not directly 
associated with the natural environment but has encouraged a proactive approach to recovery for the 
four environments of recovery. 

DELWP coordinates the natural environment recovery functional areas and activities at the state and 
regional level with support from the EPA. It assesses and monitors the environmental impacts of 
emergencies. DELWP also works in collaboration with municipal councils who have recovery 
responsibilities at a local level. 
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Revision of the Code of Practice for Bushfire Management on Public Land 

The VBRC recommended changes to the Code of Practice for Fire Management on Public Land (2006). 
In response, the Code was revised in 2012 and now sets clear objectives underpinned by risk analysis 
and protection of life as the highest priority.  

The Code of Practice for Bushfire Management in Public Land (2012) outlines how DELWP approaches 
recovery after bushfire. A similar approach is taken for other emergency events. 

Natural Values Recovery Program 

The 2009 Victorian bushfires (14 major fires) burnt 430,000 hectares of public and private land. Public 
land represented 69 per cent of the area burnt, a quarter of which consisted of conservation reserves 
encompassing some 27 nationally-listed and 19 Victorian-listed threatened flora and fauna. 

In October 2009, the Victorian and Australian governments announced funding for the Natural Values 
Recovery Program as part of the 'Rebuilding Together' – State-wide Recovery Plan.  Some 31 projects 
were funded under the program to assess the impact of the bushfires, aid in the protection and 
recovery of bushfire-affected ecosystems, native flora and fauna, and manage pest species. Engaging 
members of the community in bushfire recovery and research was the aim for some of the projects.   

The projects were delivered from 2009–11. IGEM notes positive outcomes of the projects, such as: 

• establishing new populations for fire affected Barred Galaxias (Galaxias fuscus): site selection, trial 
translocation and population genetics 

• Black Cypress-pine Callitris endlicheri fire-sensitive vegetation recovery following high intensity 
bushfire 

• improving spawning success for Barred Galaxias in streams affected by bushfire – an aid to 
recovery 

• engaging the community in native fish recovery following bushfire. 

2009 Bushfire Recovery Program of public land 

The recovery program on Victoria's public land was a partnership between the Victorian and 
Australian governments under the 'Rebuilding Together- A State-wide Plan for Bushfire Reconstruction 
and Recovery', delivered by Parks Victoria and DELWP. 

In 2012, the Victorian Government reported successful completion of recovery works, including those 
related to natural environment recovery, such as: 

• re-seeding our forests from the air 

• protection and restoration of catchments and waterways 

• projects to restore the natural environment – for example – direct action to protect species 
through to controlling weeds and predator animals which reduced the threats or risk to recovery, 
re-sowing of Mountain or Alpine forest 

• restoration and protection of cultural heritage. 

Examples of natural environment recovery 

IGEM acknowledges several incidents where recovery of the natural environment has been proactively 
considered by the sector and community. For example, decision-making during response to the West 
Footscray industrial fires considered water run-off to nearby waterways and multiple sector 
organisations worked to minimise environmental consequences and, at the time of writing, are still 
working in the area to clean-up the waterway and green space near the site.  

 

 Summary of building and planning changes 
Although there has been some criticism of the changes to the land use planning system, the shift over 
time from an approach focused only on building controls to one that adopts a more holistic integrated 
land use planning approach is viewed as positive.264, 265 Research following the Wye River – Separation 
Creek bushfire has shown that building regulations made a difference in reducing bushfire impacts.266 
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There are still opportunities to further reduce bushfire risk through building regulations and land use 
planning. Older buildings and legacy sites have not been modified to reflect changes in risk management 
policies. There is an ongoing need for the management of urban growth areas to ensure that 
development does not occur in high risk areas. Likewise, there is a need for maintenance of the 
vegetation in urban fringe areas at risk of bushfire to protect flora and fauna.265 

Research following the Wye River – Separation Creek bushfire also identified other improved planning 
controls. They included specifying materials used, the location of retaining walls and separation 
distances between buildings to limit building to building spread.266 Research has also highlighted the 
need to further understand the impacts of urban density on bushfire risk.267 

Victorian land use planners need to consider possibilities for integration between disaster risk 
management and urban planning, in particular by understanding how urban configuration may support 
timely response by emergency services and the community.267 There is also a need to further consider 
land use planning requirements in a more comprehensive manner across other hazards such as severe 
storms and heatwaves.268 

While significant progress has been made with the Victorian Flood Data and Flood Mapping under the 
Victorian Floodplain Management Strategy, there is still the risk of buildings being constructed in flood-
prone areas because the flood data is not yet included in local planning schemes. 

The changes in land use planning and building regulations demonstrate the significant change that can 
occur with the implementation of enforceable policies. Stakeholders reported that bushfire risk has been 
significantly reduced due to the changes in building standards and land use planning in high risk areas. 
There is scope to extend these risk reductions to flood risk based on the significant amount of work done 
in developing flood overlays.  

7.4 Social recovery 

Individuals and communities affected by emergencies require varying amounts of practical and 
psychosocial support to facilitate a positive recovery. There are various strategies in place to provide 
individuals and communities with support following emergencies.  

Reviews that investigated recovery following major emergencies often found that recovery arrangements 
did not appropriately address the needs of individuals and communities.6, 258 Recovery efforts were not 
always well communicated or timed appropriately and were not provided in a manner that recognised 
support services being offered by other agencies. This resulted in individuals and communities feeling 
disempowered, confused and distressed at times by well-intentioned but poorly implemented social 
recovery arrangements.6, 258 

There have been numerous recommendations to ensure social recovery arrangements address the 
practical and psychosocial needs of individuals and the community. They included ensuring information 
and services provided to the public are clearly communicated, consistent and accessible to diverse 
communities.6, 269, 270  

The recommendations recognised the importance of coordination among recovery service providers, and 
reforms were proposed to improve the way sector organisations share information and coordinate 
service delivery in relief centres and throughout the recovery process. Further, reviews have 
recommended that Victorian recovery arrangements adopt national personal information collection 
strategies where possible and strive to implement a system that provides a single point of information 
collection.6, 269 

Finding 33 

The Inspector-General for Emergency Management finds the activities and organisations supporting 
the immediate and longer-term psychosocial and practical needs of communities and individuals are 
not well resourced or coordinated. 
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Many of the social recovery reforms are intended to support individuals immediately after an emergency 
and to increase an individual's knowledge of the support available. Overall, the reforms made to social 
recovery aim to coordinate and increase the accessibility of support offered to individuals to support 
people's appropriate and timely recovery.  

This section of the review will focus on reform in: 

• relief arrangements 

• psychosocial support. 

 Relief arrangements 
Relief refers to the immediate practical support offered to individuals who have been affected by an 
emergency to ensure their safety and health. Relief services are typically provided as a temporary means 
of supporting individuals until the full extent of the emergency impact is known and coordinated recovery 
efforts can begin. Relief is typically offered during the response phase of emergencies and is part of early 
recovery efforts. 

Depending on the circumstances, emergency relief services may include personal financial assistance, 
relocation services, medical treatment, emotional support and reuniting services. Spontaneous 
volunteers are also most likely to offer their time and services during the relief period (see Section 6.5.4, 
page 160),231, 271 and the sector is often required to manage a large amount of donated goods and money. 

Personal financial assistance 

The VFR noted that individuals found it difficult to access financial assistance following the 2010–11 
Victorian floods. There were multiple sources of information that provided conflicting instructions and 
eligibility criteria for financial assistance, which led to confusion and frustration. In many cases it also 
created a sense of unfairness as individuals could not understand eligibility criteria or were prevented 
from accessing financial support despite genuinely needing it. 

The VFR recommended that systems be developed to provide a single source of information to the 
community that was accurate, comprehensive and allowed those in need to easily apply for and receive 
financial support.  

The Hazelwood Inquiry made similar recommendations, specifically regarding the Personal Hardship 
Assistance Program (PHAP). The inquiry found the PHAP policy was inflexible and caused delayed 
payments to individuals who genuinely needed financial support. It recommended a review of the PHAP 
policy to ensure consistency and clarity.272 

In response to the Hazelwood Inquiry recommendation, DHHS reviewed the PHAP policy and trialled the 
revised policy during the 2015–16 summer season. Following inconsistencies in the application of the 
guidelines during that period, DHHS further revised the PHAP policy, which was endorsed by the SCRC in 
July 2016.272 

The revised PHAP policy established a clearer income assessment process, clarified the intent of the 
policy for buildings and household contents and incorporated transparent procedures for allowing 
flexibility in exceptional circumstances.273 The revised PHAP policy is guided by the following principles: 

• People affected by emergencies are supported to manage their own recovery through the provision 
of information and referral to services to promote resilience. 

• Assistance is provided to individuals and families to support their recovery. 

• Information about the purpose of the assistance payment is provided to the applicant, along with 
other relevant information to assist their recovery. 

DHHS developed a communications protocol with EMV to announce community recovery financial 
assistance information. Information is now provided through the VicEmergency platforms, local 
community channels, within relief centres, and in some instances through ministerial media releases.274 
DHHS also updated the website and associated information to align with revised policy, and strengthened 
the training program of departmental officers to be more consistent and compassionate in how they 
apply the policy.273 
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DHHS updated elements of the eligibility criteria, payment amount and payment process. DHHS was very 
clear in its intent to make the policy transparent and ensure the information was correct and easily 
accessible to those who needed financial assistance. 

In June 2018 DHHS introduced an online module that helps PHAP officers to assist individuals in applying 
for financial assistance. The PHAP module interfaces with internal DHHS financial systems and allows 
PHAP officers to work remotely in providing financial assistance from multiple mobile devices and 
systems in relief centres and other locations across Victoria. The technology has real-time search 
functionality, allowing DHHS to process applications promptly while minimising duplicate applications 
from the same individual, while also minimising the likelihood fraudulent payments.273 

Councils and sector organisations typically provide a link to the DHHS online platform for PHAP 
payments, or replicate information from the DHHS website as part of a more comprehensive recovery 
information package. 

IGEM notes there is still a substantial amount of confusion across the sector about the purpose of PHAP 
payments and their intended use. This particularly relates to non-major emergencies and the application 
of the policy. Despite consistent information being available in multiple locations, the level of 
understanding about PHAP processes varied among councils, community service organisations and other 
sector organisations.  

Councils reported that it was sometimes difficult to access financial assistance for affected people in a 
timely manner. However, DHHS reported numerous examples of personal hardship assistance payments 
made during extended hours and on weekends during major and non-major emergencies, including all 
recent major emergencies where PHAP was activated.   

Overall, there have been significant improvements to the PHAP application and payment process. 
However, there is an opportunity to continue educating councils, recovery personnel and the community 
about the purpose and application process for PHAP payments to increase understanding of the policy 
and manage community expectations about financial assistance. 

Register. Find. Reunite. 

Prior to 2009 the National Registration and Inquiry System (NRIS) managed by the Red Cross provided a 
system to track and trace displaced people across state and territory borders following an emergency or 
disaster. VicPol coordinated relief centre registration processes to document the number of displaced 
individuals following an emergency. This was done with the support of relief centre personnel, council 
staff and other community service organisations. The registration process was paper-based and was 
collated by relief centre personnel then shared with sector organisations. 

There were numerous reports that the registration process was cumbersome and inaccurate, increasing 
distress for people who were already displaced from their homes. Individuals reported they were required 
to provide the same information to numerous people, creating an unnecessary burden for both the 
displaced individuals and those collecting the information. It also increased the likelihood of inaccurate 
data collection – some families were 'counted' multiple times as they were registered by different 
organisations for different purposes. 

The importance of effective and efficient registration of people affected by emergencies has been noted 
in several reports, including the VBRC. The VBRC supported the improvement and further development of 
NRIS to better serve the community by making it the primary source of information for community 
members and recovery agencies during emergencies. 

In November 2013 the Red Cross in partnership with the Australian Government's Attorney-General's 
Department launched in an improved system to help reunite families and friends separated by an 
emergency. The improved 'Register. Find. Reunite.' system is delivered by Red Cross in partnership with 
the government. VicPol retains responsibility for ensuring registration is conducted. 

'Register. Find. Reunite.' is an online system that reduces duplication in reporting and has resulted in more 
accurate impact assessment data that can inform recovery plans and funding applications. Collating the 
information online also minimises the number of times displaced or affected people are required to 
provide information to relief and recovery personnel. Individuals can also register independently.  

One community survey respondent who had used relief centres on multiple occasions commented that 
registration in relief centres is now more organised and sophisticated. 
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The Register. Find. Reunite. system also allows concerned family members and friends to search for 
individuals to confirm their safety and location. The system provides a central database that can be 
accessed online independently or through a hotline. This has significantly reduced the workload of relief 
organisations in reuniting family members and providing information to the broader community.  

 Psychosocial support 
The White Paper recognised a need to consolidate outreach services and engage with community groups, 
councils and community service organisations in a more systematic manner. As incident reviews often do 
not address recovery beyond early relief and recovery processes, there has not been a substantial 
amount of specific actions or recommendations made for psychosocial support during recovery. 
However, there is consensus across the sector that psychosocial support is important for individuals and 
communities. 

Psychosocial support is complex and likely to be required for some time after the emergency. Depending 
on the individual and circumstances, psychosocial support may be necessary for a long period of time 
and the type of support will vary over time and according to the individual. 

Research suggests that offers of psychosocial support are often overwhelming in the early stages of 
recovery as individuals manage multiple recovery tasks. However, psychosocial support becomes 
increasingly difficult to access as recovery progresses, which is often when individuals need it the most. 
Research shows that individuals affected by the 2009 Victorian bushfires still require psychosocial 
support as there are ongoing consequences for family stability, schooling and general mental health 
following the severe trauma and disruption of the incident. 

Following the 2009 Victorian bushfires DHHS has delivered and coordinated numerous bushfire recovery 
services, including the Victorian Bushfire Case Management Program which ran for two years, and a 
subsequent case support program. DHHS has also provided additional mental health services and case 
support programs following emergencies such as the Aberfeldy fire and the Eastern Victoria bushfires.  

The sector's understanding of effective psychosocial support methods for affected communities has 
improved over the past 10 years through the work of organisations such as DHHS, the Red Cross, VCC-EM 
and research institutions. General provision of personal support is now informed by evidence-based 
techniques such as Psychological First Aid. The Red Cross – through a collaboration with Australian 
Psychology Society – developed a guide based on research and leading practice, to support people 
affected by disaster that is specific to the Australian context.275 

Organisations such as the Red Cross, VCC-EM and Salvation Army have a long history of providing 
support to individuals affected by emergencies. The sector has better integrated the services of these 
organisations in some circumstances. However, there are still significant opportunities to use the services 
that these organisations can offer communities during relief and recovery activities.  

Community service organisations are often engaged during secondary impact assessment data 
collection processes. They may accompany personnel collecting data from properties to offer immediate 
support to affected households. There are also examples where personnel collecting data provide 
information to property owners or inform community service organisations about specific locations 
where their services are needed. 

Community service organisations are often members of MEMPCs, regional and state recovery 
committees and local recovery operations. These organisations often have existing relationships with 
individuals in the community, which means they are well placed to provide support following an 
emergency. 

There is a significant amount of goodwill shown by community service organisations, councils and sector 
organisations to link affected people with appropriate psychosocial support services and this is not 
funded in any way. However, IGEM notes this does not occur in a systematic manner and depends on 
existing relationships across the community.  

There is ample research that demonstrates psychosocial support is not easily accessible for the 
prolonged period of recovery. Community survey respondents made similar comments suggesting that 
psychosocial support was not offered in a structured manner for a sufficient period. 
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 Summary of changes in social recovery 
There have been a number of positive changes in social recovery and IGEM acknowledges that 
improvements in overall recovery coordination and planning will have positive implications for social 
recovery. However, there is still a large amount of variability in social recovery and current models and 
plans have not demonstrated widespread effectiveness in long-term recovery. 

The plans and arrangements in place do not provide confidence that the psychosocial needs of 
communities will be adequately considered, and it is often councils who provide 'stop-gap' solutions when 
they have the capacity to do so.  

The sector has attempted to consolidate the amount of information provided to communities and 
individuals to reduce the complexity of information and make it more accessible to all Victorians. There 
have been some noticeable improvements and there does appear to be greater information sharing 
across sector organisations. However, there was a lack of strategy in social recovery and many elements 
of service delivery relied on relationships and good will within the sector. While relationships and good will 
are necessary elements, there is a need for stronger plans and outcomes to guide recovery and ensure 
communities are adequately involved and supported. 

Social recovery is complex and involves multiple intangible support services that make it difficult to plan 
for and resource. However, there is a consistent need to improve social recovery strategies and support 
communities to recover and return to positive levels of wellbeing. 

7.5 Economic recovery 

In the aftermath of an emergency there may be extensive damage to businesses, infrastructure and local 
economies. Economic recovery is a critical aspect of recovery that involves offering business continuity 
support in all sectors, rebuilding infrastructure and redevelopment of impacted economies.  

Several recommendations called for better understanding of economic recovery and improved 
coordination of sector organisations supporting economic recovery.276 A number of inquiries and reviews 
found that communities wanted recovery efforts to focus more on local business and economic  
recovery.6, 277  

The business community, as with the broader community, described the involvement of multiple 
government departments as creating a confusing set of application processes and program rules that 
made returning to business difficult.   

Many of the arrangements for large-scale economic recovery, including grants and funding, are based on 
national policies, which are outside the scope of this review. However, the government has a role in 
supporting local businesses and councils to recover from emergencies and support appropriate 
engagement with national arrangements. 

This section of the review will focus on reform in: 

• insurance 

• business continuity 

• funding arrangements for community recovery. 

 Insurance 
The VBRC raised concerns regarding inadequate insurance coverage for individuals and businesses. DHS 
and the Insurance Council of Australia estimated that approximately 13 per cent of buildings that were 
destroyed were not insured. A 2005 inquiry by the Australian Securities and Investments Commission 
found that 87 per cent of homes were underinsured by an average of 34 per cent.  

Insurance is commonly considered to be an important determinant of resilience for both businesses and 
individuals. It provides the financial means to repair damaged property and replace assets that have 
been destroyed. However, it is important that businesses and individuals have a good understanding of 
the coverage provided by their insurer, the value of their assets and the cost of rebuilding, so that they 
can ensure they are adequately insured.   
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There were considerable problems following the Wye River – Separation Creek bushfire where houses had 
been built according to older building standards and insured for the cost of rebuilding to those older 
standards. It was more costly to rebuild in accordance with newer building standards that considered 
bushfire risk and individuals were left to fund the gap between insurance payments and the cost of 
rebuilding to new standards. 

There is also evidence demonstrating that individuals insure their property and assets without fully 
understanding the risks they need to consider or the policy inclusions and exclusions. This was evident in 
several flooding incidents where homes were not insured for all types of flooding, leading to individuals 
being underinsured despite thinking they were insured for all floods. 

DHHS conducted preliminary work to understand household insuring practices and developed a strategy 
to support these. The strategy aims to help Victorians protect themselves from emergency-related 
financial loss by encouraging and supporting the uptake of adequate home and contents insurance, 
especially among Victorians on low and middle incomes.278 

The strategy was based on extensive consultation with insurance providers, community members and 
government representatives. In July 2017 the SCRC endorsed six high-level initiatives that formed the 
basis of the strategy.   

DHHS partnered with VCOSS to implement five 
projects: 

• communications campaign, 'Insure it. It's 
worth it.', aimed at creating greater 
awareness of the importance of home and 
contents insurance as a financial resilience 
measure – delivered 

• financial resilience tool kit aimed at 
providing Victorians with the information 
and support necessary to take up adequate 
home and contents insurance – scheduled 
for delivery 

• financial resilience workshops aimed at 
providing Victorians with the information 
and support necessary to take up adequate 
home and contents insurance – scheduled 
for delivery  

• tailored support to financial counselling 
services so that they are better positioned to 
build client awareness of natural hazard risk 
and insurance options – scheduled for 
delivery 

• research aimed at understanding the 
barriers to home and contents insurance for 
people on low and middle incomes, and 
ways in which the government might be able 
to help overcome these barriers – scheduled 
for completion in the 2019–20 financial year. 

The strategy is still being implemented and has not been evaluated comprehensively. Anecdotal findings 
suggest there are higher levels of understanding of insurance across Victoria and better insuring 
practices. The strategy outlined an annual evaluation and report would be provided to SCRC. However, 
IGEM could not see evidence of reports to the SCRC Sub-Committees in 2018 or 2019.  



188 

 Business continuity 
The VBRC and VFR both made recommendations related to ensuring businesses and councils have made 
business continuity arrangements. The economic impacts of the 2009 Victorian bushfires and the 2010–11 
Victorian floods were compounded by the disruption to business as usual that lasted for a long period of 
time. 

IGEM sighted several business continuity plans embedded into MEMPs. The plans demonstrate an 
awareness of the importance of business continuity. There were several business continuity 
arrangements in place that included resource sharing arrangements between councils, and integration of 
local businesses and other council functions to support recovery efforts or to provide support for business 
as usual arrangements. 

Some councils provide business continuity training for local businesses. For example, Hume City Council 
provides regular training sessions and awareness raising programs to encourage local businesses to 
consider methods of continuing business when they are unable to access their premises – or the premises 
have been damaged. This also includes advice on insurance practices. The initiative was developed in 
response to prolonged disruption to businesses following a series of industrial fires in the municipality 
that restricted business operations. 

Despite some areas of good practice in local businesses, IGEM notes that efforts to improve business 
continuity in businesses and councils were largely ad hoc. LGV provided data from the Councils and 
Emergencies project indicating 54 per cent of councils were below their target maturity for the question 
'How well does council plan to maintain capacity of 'business-as-usual services' during an emergency?' 
There are other industries that are quite vulnerable to prolonged impacts and consequences of 
emergencies – especially in regional Victoria where periods of high emergency risk coincide with peak 
business periods. For example, peak tourism season coincides with high fire and heat event risk periods.  

Councils have also realised the importance of business continuity. Many of their business as usual 
services are also required during emergency response and recovery. Councils have good awareness of 
their need for business continuity planning for emergencies. 

 Funding arrangements for community recovery 
Large-scale recovery funding arrangements are legislated and implemented by the Australian 
Government. The issue of national funding arrangements to assist recovery was the focus of a series of 
reviews by the Council of Australian Governments (2011), the Productivity Commission (2015) and the 
Australian National Auditor's Office (2015). These reviews resulted in the new DRFA that were implemented 
in November 2018. 

The Victorian Government is required to adhere to national arrangements, so this section of the review 
will focus on the support provided to inform the sector of proposed and actual changes and the support 
in place to facilitate successful funding applications. 

The changes between the previous National Disaster Relief and Recovery Arrangements and the DRFA 
are: 

• advanced payments are available to councils experiencing cash flow issues for eligible expenditure  

• early relief and recovery assistance packages are available under the provision of agreement 
between the Prime Minister and the Premier  

• government can be reimbursed for the use of its own internal workforce, plant, equipment and 
resources.279 

The DRFA requires a significantly higher level of evidence that demonstrates the conditions of assets 
before and after the emergency. This is a shift from previous arrangements and the level of detail 
required in applications is more extensive and places a greater burden on councils. As there are ongoing 
difficulties in current impact assessment arrangements,91 the increased amount of data describing the 
impacts is problematic as it relies on accurate and detailed data being shared in a timely manner with 
those preparing funding applications (see Section 7.2.4, page 174). 
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Stakeholders discussed numerous concerns about their ability to maintain pre-condition reports on all 
assets that would be suitable for use in future DRFA applications. This was particularly a concern for 
councils that service large geographic areas with small populations, because their staffing capacity was 
relatively low.  

There was also a lack of understanding across the sector about how betterment funding arrangements 
would be implemented. Documentation indicates that any efficiencies between the estimated and actual 
cost of recovery activities could be used to fund additional betterment projects, but there was a limited 
amount of information describing how funds would be allocated across the state. 

Respondents to this review's community survey had an expectation that recovery funding would be used 
for betterment activities. They felt that rebuilding following an emergency provided a good opportunity to 
improve the built environment to minimise future emergency risk. 

Overall, numerous sector organisations felt there was a lack of consultation and information describing 
the funding changes and the implications this would have for recovery. Councils in particular felt that 
there was a major shift in expectations and there was no additional support to facilitate the application 
process. Council and government stakeholders described their frustration about the significant amount 
of work that is necessary to prepare eligible applications. 

Several government stakeholders discussed provisions in place to support councils to prepare DRFA 
applications and maintain adequate pre-emergency asset condition reports. However, council 
stakeholders indicated this support had only recently become available and support services were not 
always widely communicated.  

IGEM acknowledges that the DRFA is new and there are likely to be issues while all parties navigate the 
changes to arrangements and the application process. However, there appears to be a lack of 
communication and consultation across the tiers of government, and councils are having difficulty 
understanding the new requirements. Examples were discussed where councils had provided recovery 
services to their community, only to find that they were not eligible and that they would not recoup their 
expenditure. This is causing high levels of frustration and possibly delaying or preventing community 
recovery support when councils are not confident that they will receive the necessary funding for 
community recovery. 

7.6 Summary of recovery reform  

The reform in recovery aimed to provide appropriate coordination for state, regional and local recovery, 
and clarify the roles and responsibilities of sector organisations who support communities in recovery. 
Further, the sector aimed to ensure recovery adopted a strong community focus and that community-led 
initiatives were supported.  

Stakeholders reported that recovery was the least reformed phase of emergency management, or that 
reform to the recovery phase had not created positive change for Victorian communities. 

Community survey respondents felt that increasing community involvement in recovery decision-making 
was very important and that support services needed to be local and easily accessible. The pivotal role 
that local community groups play in the long-term recovery of communities after emergencies was also 
highlighted by respondents. 

Observation 8 

The Inspector-General for Emergency Management observes that changes to the national funding 
arrangements for relief and recovery require significantly greater amounts of evidence to be included 
in the application than in the past. Many councils reported that the application process and the 
amount of evidence required to complete the application exceeds their current capability and 
capacity. 
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Respondents had mixed views about the reforms to recovery, but their responses indicated that they 
perceived the outcomes to be negative due to recovery being poorly coordinated: 

The complete lack of psychosocial follow up and the lack of communication prior to events has left the 
wider community … feeling angry and disconnected from formal support. 

Trying to navigate the system including banks, councils, builders etc whilst trying to financially 
support yourself during the process is challenging, confusing and stressful. 

Community survey respondents. 

The evidence indicates that many of the foundational recovery planning and coordination arrangements 
are not clear and do not define clear roles and responsibilities for the community and recovery 
organisations. This creates delays and frustrations for the sector and community, duplicating work in 
some areas and leaving service delivery gaps in others. 

The lengthy drafting process of the Resilient Recovery Strategy caused a significant amount of 
frustration across the sector and has only recently resulted in an endorsed strategy to guide future 
recovery planning and operations. Stakeholders representing sector organisations and community 
groups were very clear that any ongoing recovery strategy and operational guidance should be drafted 
in close consultation with those who have roles in recovery. 

Stakeholders discussed that many of the 
lessons learned in recovery are lost as there are 
seldom opportunities for debriefing and 
knowledge sharing. This was noticeable at a 
local level where emergencies occur 
infrequently, so council personnel and 
communities often do not have extensive prior 
experience to draw on.  

There are positive examples of personnel from 
other councils and community service 
organisations reaching out to affected 
communities to offer advice and assistance. 
However, this is usually based on existing 
relationships and good will as there are no 
formal knowledge sharing mechanisms in place.  

Recovery can be a protracted phase of 
emergency management and the 'long tail of 
recovery' draws extensively on the resources of 
councils and community service organisations. 
Current Victorian doctrine describing recovery 
roles, responsibilities and funding arrangements 
do not adequately support the long-term nature 
of recovery efforts for communities and sector. 

The AIDR Community Recovery Handbook is an 
Australian guide to support community 
recovery. It is intended for use by sector 
personnel and those involved in working with 
communities to plan and deliver recovery 
processes, services, programs and activities.253 
There is potential for Victorian-based 
arrangements to draw from information in this 
handbook to support existing recovery work. 

IGEM heard multiple examples of recovery efforts that contributed to the trauma experienced by 
communities and created significant frustration for locally-based recovery personnel. This often led to 
greater community reliance on the sector, disengagement from the sector and government, or general 
confusion related to emergency management and how to prepare in future.  

VCC Volunteer (Image: Victorian Council of Churches) 
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Planned development of the Resilient Recovery Strategy, the implementation of the EMLA Act and a 
refreshed strategic approach from EMV provide opportunities to improve recovery and ensure 
communities are empowered and supported through recovery efforts. 

Recommendation 5  

The Inspector-General for Emergency Management recommends that Emergency Management 
Victoria – in collaboration with the community and emergency management sector – develop 
comprehensive operational recovery guidelines that include: 

• coordination arrangements for recovery activities across all tiers of emergency management 

• pre-emergency and post-emergency recovery roles and responsibilities of the sector at the state, 
regional and municipal levels 

• community recovery roles and responsibilities 

• methods to provide logistical and financial support to impacted communities  

• consideration of how to support community-led initiatives 

• tools and approaches to share knowledge across councils and community service organisations 

• how to consider and plan for long-term recovery needs. 
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8 Looking ahead 
 

 

 

 

8.1 Key reform success and opportunity 

The evidence analysed for this review indicates the sector has initiated and endured significant reform in 
the 2009–19 period. Multiple reforms have occurred concurrently and in combination with the 
establishment of new emergency management legislation and EMV as a coordinating body. Stakeholders 
agreed that there have been many positives changes in the sector as a result of this reform. 

If you go back to 2009, are we better organised? Is everything better integrated? Is the way things 
happen during response better? The answer is undoubtedly yes… All that works a lot better. 

Stakeholder quote. 

I would say the last 10 years has been one of the most significant review periods, certainly in my 
experience in public safety of 30 something years, the last 10 years have been amazing reform.  

Stakeholder quote. 

Despite significant reform in the sector, stakeholders were concerned that community resilience is 
decreasing and reliance on the sector and government is growing. IGEM notes that the sector does not 
clearly articulate its expectations of communities in emergency management and often tries to 'fix' 
problems for communities. While these actions are well-intentioned, it can disempower individuals and 
communities and create confusion about the meaning of shared responsibility in emergency 
management. 

While IGEM has considered the past 10 years of reform, it is also important to note that much of the 
reform and subsequent accomplishments have occurred in the past five years. This followed the 
enactment of the 2013 EM Act in July 2014 and the establishment of EMV, two fundamental reforms that 
have facilitated many other reforms and changes across the sector 

One of the central reforms has been the major increase in the number of organisations that actively 
contribute to the sector in preparedness, response and recovery functions. There is a strong sense of 
collegiality across the sector and a motivation to ensure communities were considered and involved in 
decision-making. While this did not always result in effective involvement of all organisations or 
communities, the sector nonetheless understands the value of collaboration within the sector and with 
the community. 

The involvement of a greater range of organisations in emergency management has increased the need 
for a strategic approach to emergency management that is based on evidence and a clear 
understanding of local, regional and state risks. IGEM notes a lack of well-informed strategy and policy 
guiding planning and decision-making that made many projects and decisions appear reactive. IGEM 
also notes that there is currently a lack of commonly agreed outcomes to guide how the sector and 
individual organisations prioritise activities. 

As the sector becomes more collaborative and inclusive, consultation is an important element of planning 
and decision-making. There is a wealth of diverse experiences, knowledge and skills across the sector 
that is not being fully utilised. IGEM notes that there is a lack of meaningful consultation within the sector 
that is preventing organisations from contributing to the identification of issues facing the sector and the 
development and implementation of solutions. 
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IGEM acknowledges that the sector has undertaken a considerable amount of work to increase its 
capability and capacity. Demands on the sector's service delivery are likely to increase in future, which 
means that increasing sector capability and capacity for all phases of emergency management is 
becoming progressively more important. Despite several ongoing projects, there has been limited 
progress in developing a sector-wide capability development strategy that can be implemented to 
ensure the sector has sufficient capability and capacity in the short- and long-term. 

The positive reform that has occurred across the sector has had a limited impact on recovery so far, 
particularly for long-term recovery. There are a number of persistent issues that create additional 
challenges for communities in recovery such as planning, coordination, impact assessment, funding 
support and long-term recovery considerations. This is an important issue to address as negative 
recovery experiences can reduce community resilience and inhibit future preparedness. Councils and 
community service organisations are well-positioned to provide leadership and support for communities 
during recovery, but they need to be sufficiently resourced and have access to timely information about 
the impacts of emergencies. 

There have been considerable improvements to interoperability across the sector, particularly in the 
response phase of emergency management. There is further opportunity to leverage the increase in 
interoperability to support community engagement, resilience building initiatives and recovery. Ongoing 
work to facilitate interoperability through improvements in technology will further strengthen this aspect 
of emergency management.  

The changes in emergency management legislation, the establishment of EMV as a strategic body, 
increased interoperability and involvement of a greater range of organisations all represent substantial 
reform in the sector. Those changes provide a strong foundation for ongoing reform to ensure the intent 
of the White Paper actions and recommendations from the VBRC and VFR are fully realised.  

Careful planning and consideration are required to facilitate the sector's aspiration to share 
responsibility with all Victorians and create safer and more resilient communities. Multiple short- and 
long-term changes to legislation, policy and organisational structures will impact Victoria and the sector, 
providing both an opportunity to strengthen initial reforms and creating additional challenges to 
overcome.  

IGEM acknowledges that parts of review are focused on fire and flood. This was not the intent of the 
review and the review's methods were designed to elicit information related to all hazards. However, much 
of the reform was in response to the hazard-specific recommendations of the VBRC and VFR. Likewise, 
many of the stakeholders and community responses discussed fire- and flood-related experiences as 
their primary examples.  

IGEM has not explored the reasons for the fire-centric responses provided to this review but has 
speculated on contributing factors including that bushfire is perceived as a significant risk for Victoria 
that creates greater destruction and higher mortality than other hazards. This is supported by data280 
and bushfire is rated as a high-likelihood and high-consequence hazard in the 2012–13 State Emergency 
Risk Assessment.79  

While bushfire and flood are likely and devastating emergencies in Victoria, it is important to ensure the 
sector continues its work to consider 'all-communities, all-emergencies'. IGEM acknowledges the many 
sector organisations working to ensure Class 2 emergencies were included in sector planning and 
preparedness initiatives. Consequence management approaches are also positive in ensuring the sector 
will be able to manage the 'unknown unknowns'. The sector should work together to ensure this work to 
continue and yields positive outcomes.  
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8.2 Future changes affecting emergency 
management 

 Victoria-based change 
The sector is currently preparing for the full implementation of the EMLA Act. EMV is coordinating the 
development of planning guidelines to complete its implementation. Although the Act will have 
implications for municipal, regional and state plans, it will provide an opportunity to embed a culture of 
risk- and evidence-based strategy and to provide genuine engagement and consultation with the sector.  

Fire Rescue Victoria is due to commence in mid-2020. Challenges when implementing the new legislation 
include ensuring that CFA volunteers are well-accommodated in the new arrangements and that fire 
service operations are well coordinated. Nonetheless, it provides a significant opportunity to continue 
reform that improves interoperability and develops capability and capacity. 

IGEM notes that regulatory issues and emergency management are becoming increasingly connected. 
Regulators often have a role in monitoring workplace practices that have implications for emergency 
management. Recent warehouse fires and environmental emergencies demonstrate the value of 
regulators and the sector collaborating and sharing information to reduce emergency risk and thereby 
improve community safety. WorkSafe, EPA, councils, fire services and VicPol have already established 
positive information sharing practices and conducted collaborative work to reduce emergency risk for 
industrial hazards.  

Mental and physical wellbeing of personnel is already a priority area for improvement in the sector. There 
has been an increased focus on mental health and positive changes initiated to support responder 
personnel. The Firefighters' Presumptive Rights Compensation and Fire Services Legislation Amendment 
(Reform) Act 2019 ensures work-related medical needs of fire services personnel are supported during 
and after service. IGEM notes fitness for duty arrangements will continue to be important for the 
wellbeing of emergency management personnel in the future, consistent with a previous IGEM review 
completed and submitted to the minister in 2017.   

Changes to technology poses both an opportunity and a challenge for the sector.  

New technology makes is easier to communicate effectively with the community and the sector and can 
provide innovative solutions to the challenges of emergency management. However, 'keeping up' is an 
ongoing and resource-intensive challenge and managing community expectations about the sector's 
ability to adopt new technology is important. 

The Victorian population and environment have changed considerably in the past 10 years.  

Population predictions indicate these changes will continue, creating further challenges to how Victorians 
interact with the environment. Climate change is already having an effect on the sector and this is 
anticipated to increase significantly.  

Victoria will have a progressively diverse population and an aging population that is likely to require 
additional support in emergency management. The changing population demographics will apply to the 
sector as well as the general population and need to be considered in long-term workforce strategies. 
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8.3 Concluding remarks 

There has been a considerable amount of reform in the sector and IGEM recognises a number of positive 
outcomes as a result of these changes. Emergency management personnel and the sector should be 
commended for their persistent commitment to continuous improvement. 

Emergency management continues to evolve as the policy environment changes to support the Victorian 
population. As such, the sector will need to continue adapting to ensure the safety and resilience of 
communities. Many of the comments made in the White Paper are still relevant as the dynamic nature of 
communities and emergencies require flexibility and ongoing adaptation by the sector. 

IGEM acknowledges that the sector aims to ensure the community is central in planning and decision-
making, but there is scope to increase community involvement and empower communities to share 
greater responsibilities in emergency management.  

The sector requires a stronger strategic approach to emergency management that is based on agreed 
outcomes that consider risk, capability and capacity. A greater sharing of responsibility and clearer 
strategic direction will place Victoria in good stead to effectively respond to and recover from 
emergencies.  

Lake Charm Primary School students create a portable sign to be taken to high-risk events  
(Image: Courtesy of Gannawarra Times) 
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10.1 Appendix A: Review stakeholders 

GOVERNMENT AND INDUSTRY 
ORGANISATIONS 

COUNCILS HEALTH AND COMMUNITY 
SERVICE ORGANISATIONS 

• Aboriginal Victoria 
• AGL Energy 
• Ambulance Victoria (AV) 
• Bureau of Meteorology  
• Country Fire Authority (CFA) 
• Department of Education and 

Training  
• Department of Health and Human 

Services (DHHS) 
• Department of Jobs, Precincts and 

Regions (DJPR) 
- Agriculture Victoria 
- Regional Development Victoria 

(RDV)  
- DEDJTR's Emergency 

Management Executive Team 
• Department of Transport  
• Department of Premier and Cabinet 

(DPC) 
• Department of Treasury and 

Finance (DTF) 
• Emergency Management Victoria 

(EMV) 
• Emergency Services 

Telecommunications Authority 
(ESTA) 

• Energy Safe Victoria 
• Environment Protection Authority 

Victoria (EPA) 
• Department of Environment, Land, 

Water and Planning (DELWP) 
- DELWP floodplain management 

team  
- Forest Fire Management Victoria 

(FFMVic)  
- Forest, Fire and Regions 
 -Melbourne Water 

• Life Saving Victoria (LSV) 
• Local Government Victoria (LGV) 
• Metropolitan Fire and Emergency 

Services Board (MFB) 
• Municipal Association of Victoria 

(MAV) 
• Parks Victoria 
• St John Ambulance Victoria 
• Victoria Police (VicPol) 
• Victoria State Emergency Service 

(VICSES)  
• Victorian Building Authority (VBA) 
• VicWater 
• Wimmera Catchment Management 

Authority 
• West Gippsland Catchment 

Management Authority 

• Ararat Rural City Council 
• Benalla Rural City Council 
• Borough of Queenscliffe Council 
• Campaspe Shire Council 
• Cardinia Shire Council 
• Casey City Council 
• Central Goldfields Shire Council 
• City of Ballarat Council 
• Greater Bendigo City Council 
• Greater Dandenong City 

Council 
• Greater Geelong City Council 
• Colac Otway Shire Council 
• East Gippsland Shire Council 
• Frankston City Council 
• Glenelg Shire Council 
• Golden Plains Shire Council 
• Greater Shepparton City 

Council 
• Horsham Rural City Council 
• Indigo Shire Council 
• Kingston City Council 
• Latrobe City Council 
• Loddon Shire Council  
• Macedon Ranges Shire Council 
• Manningham City Council 
• Melbourne City Council 
• Mildura Rural City Council 
• Mitchell Shire Council 
• Moira Shire Council 
• Monash City Council 
• Moorabool Shire Council 
• Mornington Peninsula Shire 

Council 
• Mount Alexander Shire Council 
• Murrindindi Shire Council 
• Nillumbik Shire Council 
• Northern Grampians Shire 

Council 
• Port Phillip City Council 
• Pyrenees Shire Council 
• South Gippsland Shire Council 
• Southern Grampians Shire 

Council 
• Strathbogie Shire Council 
• Surf Coast Shire Council 
• Towong Shire Council 
• Whittlesea City Council 
• Wangaratta Rural City Council  
• Wodonga City Council 
• Wyndham City Council 
• Yarra City Council 
• Yarra Ranges Shire Council 
 

• Australian Association of Social 
Workers 

• Australian Multicultural Alliance 
• Australian Red Cross 
• Ballarat & Grampians 

Community Legal Service 
• Bendigo Community Health 

Services Inc 
• Callignee and Traralgon South 

Emergency Committee  
• Calvary Care 
• Cann River Community Centre 
• Colac Area Health 
• Cooinda Terang Inc 
• Echo Youth and Family Services 
• Emerald Community House 
• Gippsland Disability Advocacy 

Inc 
• Gippsland East Local Learning 

and Employment Network 
• Humanist Society of Victoria 
• Karden Disability Support 

Foundation 
• Latrobe Community Health 

Service 
• Latrobe Health Advocate 
• Lions Club 
• Lord Mayors Charitable 

Foundation 
• Melba Support Services  
• Melbourne City Mission 
• Merri Health 
• Quantum Support Services 
• Resilient Melbourne 
• Southern Grampians and 

Glenelg primary care 
partnership  

• The Salvation Army 
• The Tipping Foundation 
• Uniting Church in Victoria and 

Tasmania 
• Upper Hume Primary Care 

Partnership 
• Upper Murray Regional 

Neighbourhood House Network 
• Victorian Council of Churches 

Emergencies Ministry (VCC-EM) 
• Victorian Council of Social 

Service (VCOSS) 
• Western District Health Service 
• Women with Disabilities 

Victoria 
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10.2 Appendix B: Community views 

Community members were invited to participate in an online survey available through the Engage 
Victoria platform (https://engage.vic.gov.au/) between 24 June 2019 and 25 August 2019. The survey 
provided an opportunity for community members to share their views on changes to the emergency 
management arrangements in Victoria. It also invited community members to provide insights into their 
own experiences if they desired. The Inspector-General for Emergency Management (IGEM) would like to 
express their gratitude to all community members who participated in the survey. The survey included 
multiple choice, ranking, open ended and demographic questions, and addressed the following areas: 

• before an emergency (prepare) 

• during an emergency (respond) 

• after an emergency (recover) 

The online survey was promoted through numerous channels, these included: 

• placement in print media 

• online advertising through newspapers, and community and government websites 

• e-news publications for community service organisations and government agencies 

• stakeholder forums conducted for the review  

• social media (Twitter, Facebook)  

• mailouts to libraries and Justice Service Centres. 

One hundred and seventy-five community members participated in the online survey. IGEM analysed 
survey responses for common themes. Responses were also analysed across different community groups 
based on responses to specific questions. The number of survey responses received is not a 
representative sample size of the Victorian population, as a result, themes identified cannot be 
generalised to reflect the views of all Victorians. However, they provide a strong starting point to 
understand community views.   

 Community responses 
Table 1 provides a breakdown of respondents by age and gender. A higher proportion of males to females 
responded to the survey and over 50 per cent of all respondents were between 40 and 59 years of age.  

Table 1: Age and gender breakdown of survey respondents 

GENDER ≤ 39 40–59 ≥ 60 TOTAL 

Female 11 (6%) 46 (26%) 12 (7%) 69 (39%) 

Male 19 (11%) 53 (30%) 28 (16%) 100 (57%) 

Other identity ≤ 3 (1%) 4 (2%)  6 (3%) 

Total 32 (18%) 103 (59%) 40 (23%) 175 

Where do respondents reside? 

Respondents' postcodes were matched to a Local Government Area (LGA)1. Of the 79 LGAs in Victoria 52 
(66 per cent) are represented. With 57 per cent of respondents residing within 10 LGAs these are: Yarra 
Ranges Shire Council (17), Macedon Ranges Shire Council (10), Nillumbik Shire Council (9), East Gippsland 
Shire Council (9), Greater Bendigo City Council (8), Colac Otway Shire Council (8), Wangaratta Rural City 
Council (6), Murrindindi Shire Council (6), Latrobe City Council (6), and Ballarat City Council (6). Of the 52 
LGAs, 31 are regional, nine are peri-urban, and 12 are metropolitan.   

                                            
1 Where postcodes are used across LGAs those LGAs where higher numbers were represented were allocated. 
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 What should emergency management look like in your community? 
Through an open-ended question over half of survey respondents expressed their view on what they 
would like emergency management to look like in their community in the future. Their responses focused 
on community across three broad areas: volunteers, information, and government. Comments spanned 
the phases of preparation, response and recovery.  
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 What are people's experiences? 
The survey included questions to provide an opportunity for respondents to share their personal 
experience of emergency events. One hundred and forty-four respondents had been involved in an 
emergency event in Victoria in the past 10 years. For 88 of these respondents their life and/or property 
had been in danger. Forty-three respondents' lives had been in danger and 73 had properties in danger.  

Seventy-six respondents were emergency service volunteers, the majority of which were male. Thirty-
four respondents volunteer with a community service, the majority of which were female. Fifty-four 
respondents work in the emergency management sector, the majority of which are males. Thirty 
respondents both work in the emergency management sector and are emergency service volunteers.  

Emergencies in respondents' area 

Respondents were asked what emergencies had happened in their area. The most common emergencies 
experienced in respondents' areas were bushfires. 

 

The number of different types of emergencies within respondents' areas varied. Nine respondents (5 per 
cent) reported that they had no emergencies happening in their area, 38 respondents (22 per cent) 
reported five emergency types, and eight respondents (5 per cent) reported all six emergency types may 
happen in their area.  

Experiences with response 

Thirty respondents shared their experiences of getting help during an emergency. Excerpts of some of 
these are shared below. These highlight the diversity of people's individual experiences from those who 
felt well supported during an emergency to those who felt they were isolated and had to be completely 
self-reliant.  
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Experiences with recovery 

Thirty-three people shared reflections on their rebuilding and recovery experiences.  Where possible 
these were reviewed to determine who individuals felt supported them while they were rebuilding. Of 
those that could be classified in this way, 10 respondents indicated they did not feel supported by 
government agencies and seven indicated they did.  Five respondents indicated they received support 
from neighbours or their community not from the government.  

Respondents indicated that the Country Fire Authority (CFA) was the primary source of assistance during 
both the prepare and respond phases of an emergency, whereas councils and community service 
organisations became a greater source of assistance during the recovery phase. There was also a high 
proportion of respondents who received assistance from neighbours, friends and family across all three 
phases. These were the primary source of assistance during the recovery phase.  
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 What changes were made to prepare for emergencies 
Ninety-four respondents provided insights to what if any changes they had made in preparing for an 
emergency event over the past 10 years. Emergency events that were mentioned through this section 
included fires (bushfires and grassfires), heatwaves, floods, cold, and storms. The predominant themes 
emerging from these responses are: 

• Installed, upgraded and maintained systems, technology and activities to ensure that properties 
were well prepared for emergencies (37 respondents). 

• Stayed informed both of changes in information for preparedness as well as for information and 
warnings during events (33 respondents). 

• Developed or continued to revise a household plan (both written and verbal), including a plan for 
livestock and/or pets (21 respondents). 

• Developed relationships and communication channels with neighbours or the broader community, 
including agreement on a plan of action in the case of an emergency event (12 respondents). 

• Did not make changes but maintained their level of preparedness (12 respondents). 

• Have moved or planned to leave early depending on the emergency (12 respondents).  

• Maintained an emergency kit (e.g. batteries, water, food) and/or ensured important documents are 
accessible should originals be lost or destroyed (10 respondents) 

 Have people seen changes to emergency management in their 
community? 

Responses to questions regarding changes to the sector's management of emergencies came from a 
slightly higher proportion of those that work or volunteer in the emergency management sector than 
responded to the survey overall.   

When asked about what changes respondents have noticed in how emergencies are managed within 
their community the most frequent positive responses were: an increase in information available (26 
respondents), agencies are more coordinated (16 respondents), planning and emergency preparation has 
increased (13 respondents), increase in community awareness (12 respondents) and the establishment of 
a community emergency management group or council-led groups to support in the event of an 
emergency (8 respondents).  

The most frequent negative responses were: nothing had changed or that changes made had been 
detrimental (15 respondents), impact of changes on volunteers had not been positive or more generally a 
declining number of volunteers was noted (7 respondents), and a lack of use of local knowledge (6 
respondents). Table 2 provides a summary of changes respondents had noticed. 
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Table 2: Changes respondents have seen in emergency management across the three phases 

PREPARE (N=100) RESPOND (N=80) RECOVER (N=64) 

Overall respondents reported 
positive views on changes in the way 
the sector helps people and their 
communities before an emergency 
(65% positive and 34% negative).  
 

Overall respondents had positive 
views on changes in the way the 
sector helps people and their 
communities during an emergency 
(60% positive and 30% negative).  
 
10% acknowledged they were not 
able to respond to this question. 

Overall respondents had negative 
views on the way the sector helped 
people and their communities 
after an emergency (39% had a 
predominantly positive view and 
45% had a predominantly negative 
view).  
 
16% acknowledged they were not 
able to respond to this question. 

82% of respondents had positive 
views on the information available, 
93% had positive views on the 
technologies and platforms used.  
 
Respondents noted while information 
and warnings had improved there 
were potentially now too many 
warnings.  
 
Some respondents felt this has built 
greater reliance on the sector with a 
continued level of apathy for some 
community members.     
 
Respondents had mixed views on 
whether changes were positive or 
negative regarding: 

• Community being supportive 
and prepared, and not apathetic 
(55% positive and 45% negative) 
 

• Engaging with community (59% 
positive and 41% negative) 
 

• The sector working together and 
working with the community 
(55% positive and 45% negative) 

75% of respondents had positive 
views on the information available, 
and 80% had positive views on the 
technologies and platforms used.  
 
Respondents had mixed views on 
whether changes were positive or 
negative regarding: 

• Engaging with community (54% 
positive and 46% negative) 
 

• The sector working together 
and working with the 
community (50% positive and 
50% negative) 

55% of respondents who had been 
provided support had positive 
views.  
 
Where positive views were 
expressed regarding help from 
government agencies this was 
generally attributed to local 
councils. 
 
There were mixed views on 
changes within the emergency 
services sector, with people 
indicating that there was too much 
bureaucracy and that people 
arriving to assist often did not 
listen to the local community (52% 
positive and 48%). 
 
68% of respondents that 
mentioned engagement of the 
sector with local communities had 
predominantly negative views.  

 

While there are mixed views across the three phases, overall the community views the changes the sector 
has made in the prepare and respond phases positively. However, views around changes and support 
received in the recovery phase are predominantly negative, reflecting views of stakeholders and the 
findings of the review.  
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 What is important to prepare, respond and recover? 
Respondents were asked to rank a set of options in the order of what they thought was most important. A 
number of respondents commented that options were equally important and should not be ranked. 
Others indicated trained personnel should not be ranked against equipment or against accessing 
information and warnings. Given this it is worth highlighting that the rankings do not indicate what 
should not be done, but rather may assist in informing what areas reform activities might focus on first 
given community priorities. 

Community members highlighted the importance of accessible, relevant and timely information during 
both the prepare and respond phases of emergencies, reinforcing findings that access to information 
underpins the community's ability to plan, prepare and respond appropriately. During the recovery 
phase, respondents placed greater priority on access to practical support compared to the response 
phase, and access to information was ranked secondary in importance. Table 3 summarises the ranking 
of options, with the proportion of respondents ranking them 1-2 in brackets.  

Table 3: Respondents ranking of options for each phase of an emergency in order of importance to them 

PHASE MOST IMPORTANT VERY IMPORTANT FAIRLY IMPORTANT IMPORTANT 

Prepare 
(n=169) 

Information 
• Knowing what to do 

if an emergency 
happens (44%) 

• Knowing how and 
where to get the 
latest information 
about emergencies 
in my area (37%) 

Being Prepared 
• Having a household 

plan for what to do in 
case of emergencies 
(34%) 

• Knowing what 
emergencies are most 
likely to happen in my 
area (34%) 

Working as a community 
• Having access to 

community education 
programs to help me 
prepare for an 
emergency (21%) 

• Helping my local 
community get ready for 
an emergency (18%) 

Knowing my options 
• Knowing what 

options are 
available to me 
(11%) 

Respond 
(n=166) 

Information 
• Being able to get up 

to date information 
about the 
emergency (68%) 

• Being warned about 
emergencies in my 
area (52%) 

Working together with 
the right equipment 
• Having different 

agencies working 
together during an 
emergency (21%) 

• Having the right 
equipment used at the 
right time and place 
to respond (16%) 

Confidence in the 
response 
• Having the right number 

of skilled people 
responding to the 
emergency (13%) 

• Knowing where I should 
evacuate to if I need to 
(14%) 

Confidence in the 
people 
• Having the right 

technology of 
skilled people 
responding to the 
emergency (6%) 

• Knowing that 
emergency 
personnel are 
trained to manage 
emergencies (7%) 

Recover 
(n=165) 

Immediate activities 
• Getting help and 

support 
immediately after 
an emergency (67%) 

Information and 
rebuilding 
• Being able to get 

information when I 
need it (28%) 

• Rebuilding the 
essential services in 
my community so that 
it returns to normal 
(27%) 

Being supported  
• Getting financial help 

quickly (17%) 
• Being able to rebuild or 

return to my home (17%) 
• Getting help for as long 

as I need (16%) 

Being supported 
• Being able to 

rebuild or return to 
my farm or business 
(9%) 

• Getting support to 
help me cope 
emotionally (9%) 

• Getting support so 
that I (or people in 
my household) can 
return to work or 
school (7%) 

 

Respondents were invited to indicate other priorities in preparing, responding and recovering from an 
emergency event. A common theme was that communities and individuals need access to timely, 
relevant and accurate information to inform planning and preparation activities. This supports them to 
be self-reliant and prepared. In addition to the options provided in Table 3 activities and support viewed 
as important to respondents include: 



Review of 10 years of reform in Victoria's emergency management sector  217 

 

 

Advice, awareness and information 

• Practical consideration for access to resources and information, such as the creation of a single 
website, online household planning tool, and improved access to and reliability of existing platforms.  

• Ensure that local knowledge and the history of the area is available and used to inform community 
and emergency sector plans.  

• Ensure clear advice, assistance and access to information for vulnerable populations and diverse 
communities. 

Individual and community level 

• Support self-reliance of individuals and communities through development of plans that consider 
worst case scenarios, evacuation and emergency kit preparation, and what to do once the 
emergency is over. 

• Encourage or create opportunities for individuals to practise for an emergency event. 

• Develop strong connections to neighbours and community, and know and understand the community 
plan and where gaps in preparation exist. Use these connections for support during an emergency. 

• Use community networks to support vulnerable groups and individuals in an emergency. 

• Support community networks and groups to rebuild quickly following an event. This might include the 
establishment of a locally based recovery committee to determine a recovery action plan. 

Council and state level 

• Support from government and organisations in preparing. This includes clear easy processes for 
council permit applications, land clearing, planned burning, low fuel vegetation options, practical 
advice and financial advice.  

• Consideration of and support for risk awareness, assessment and mitigation activities to occur 
across government and be used to inform planning at the community and individual level. 

Emergency management sector 

• Ensure emergency workers with knowledge of the community and area are used in emergency 
events. 

• Support community to have confidence in and a clear understanding of the sector's ability and 
capacity to respond. This includes maintenance and upgrades of infrastructure (e.g. roads), 
technology to address blackspots, known alternatives for when technology fails, and the use of 
technology for faster identification of emergency events and responding to emergencies.  

Recovery approach 

• Develop a return to area plan quickly. This may require the immediate deployment of personnel to 
understand the state of the area and use of technology to accurately map the impacted area.  

• Ensure a coordinated recovery response with a single point of assistance that considers both short- 
and long-term recovery operations. 

• Support swift access back to the impacted area and properties, to support the care of animals and 
livestock, deter looting and facilitate the assessment of damage. 

• Provide practical support that is easily accessible, with consideration for: practical material 
requirements, swift and practical access to funding, individual's needs, information on how to 
conduct clean up, and support for animals and livestock. 

• Understand the challenges around rebuilding including both the limitations (and changes) within the 
planning system and the practicalities of rebuilding the same structure in the same location. 

 
 



 

 

 

 

This page left intentionally blank 



 

 

 

<<Inside back cover>>



 

 
 
 


