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"It was the best of times, it vas the m r s t  of times, It was the age of 
Wisdom, it was the age of Foolishness. It was the Spring of Bope, it was the 
Winter of Despair." This, of course, is the farnous opening passage from Charles 
Dickens' A Tale of TF.JO Cities (194.6: 1) that deals with the French Revolution. 
The balancing phrases capture well the dual theme that both literary writers 
and scholars assert characterizes personal and group behavior at times of great 
social stress. 

That comunity-side stress brings out both the "good" and in humans, 
that it evokes "positive" and %egative" features in group responses is an old 
theme in human history. Literary miters -- be it Boccaccio (1947) writing on 
the 14th Century plague in Florence, or Defoe (1932) and Chaucer 04.72) writing 
on similar catastrophes in England -- have frequently and graphically depicted 
the dual nature of the resporase. In a more scholarly way, the sane pttern is 
depicted by the ancient Greek historians, Thucydides (1934) and Berodotus (19261, 
and much more recently by the British historians Teggart (1941) and Toynbee 
(1947). 

Among sociologists, Sorokin is the one that has most explicitly stated the 
dualistic nature of the response at the time of great stress, 
lesser known works Nan and Society in Calamity (134.2: 227), he observes that 
catastrophes evoke "saintsP* and "sinners" insofar as human and group behavior 
is concerned. 
with individuals and societies reacting in diverse ways: 
ized, others intensely socialized. Some disintegrate -- morally, mentally, 
and biologically; others are steeled into an unbreakable unity. 
some lose their sense of honor; others are ethically and spiritually reenforc- 
ed.... 
and conduct of various units of the population, as well as upon sundry fields 
of culture, manifests itself in practically any calamity" (1942: 

In one of his 
. 

Sorokin notes that calamities produce polarizations in effects, 
"Some become brutal- 

In adversity 

This diversification and polarization of effects upon the mentality 

159). 

Stated in such general terms, ~7hat the miters of fiction and what the 
social scholars depict is a commonplace observation and almost certainly true 
as a general statement. 
istic response to sudden, severe stress. 
the phenomena may still be a problematical issue, itsexistence as such seems 
beyond question. 
occurs under v7hat conditions. 
'i~inners; 
when will they be rent by dissension and csrsflict? 
have addressed themselves to this problem. 
(1961) and Barton (1970) 
since for the most part they have had to depend on secondary analysis of re- 
latively few cases, 

We need no further i'llustration of the possible dual- 
tfiile the frequency and intensity of 

Instead what is required is a specification of what response 
!&en wil'l hurrian beings be "saints" and when 

when will groups engage in cooperative and altruistic efforts and 
Relatively few sociologists 

The two major exceptions, Fritz 
h m e  been severely handicapped in thelr analyses 

Recent research at the Disaster Research Center (DRC) at The Ohio State 
Field studies have been University has allowed a sharper focus on the problem. 

conducted of over 100 different natural. disaster situations (for summaries of 
some studies, see Quarantelli and Dynes, 1970a). TJhlle our research has not 
been directed primarily to she problem involved, nevertheless, the data gathered 
permit us to specify more clearly the conditions under which conflict and the 
conditions under uhich cooperation emerge at times of major emergency. We have 



Eirsthand data on many cases allowing us to make a more intensive aiialysis than 
could earlier students of the problerns.1 

The research focus of Gie Center has been on the urban community and the 
major organizations and groups likely to be involved in the collective response 
to a large-scale disaster. 
examined, but some attention has also been given to longer-run responses dua- 
ing the relief and rehabilitation periods in the aftermaths of disasters. Thus, 
~7e have been in a position to observe both short-run and long-run community 
conflict and cooperation in such stress situations. 

Eot only has the immediate emergency period been 

Some General Observations 

There are three general observations that P J ~  can make on the basis of our 
There is considerable variation in the presence or absence of Studies. 

cornunity conflict following a natural disaster. (2) To the extent that there 
is any pattern, it is the relative absence of confli~t in the emergency period 
and its relative presence in the post-emergency period. (3) The presence or 
absence of conflict is functional or dysfunctional depending upon a series of 
other conditions. Let us examine these observations in more detail. 

(1) 

Common sense would seem to argue that severe stress situations should, if 

Several logical although not necessarily empirically valid reasons 
not create conflict, at least amplify existing social cleavages within a com- 
munity. 
might be advanced for such a supposition. 
existing resources which occurs in a disaster, the competition for scarce 
msources might seem to move noma1 competition towards more open conflict. 
The caricature of this is the primarily literary fiction of victims fighting 
over food.2 Often too there exist opportunities for the assess~nent of blame 
of some kind in many severe crisis situatlcm, thus creating OK magnifying the 
social division involved in any 801% of scapegoating process. 
ture is of m b  action against officials seen as derelicc in their cornunity 
duties in the emergency. 
would seem to lend themselves to different kinds of opportunism and selfishness. 
The caricature image here is of W. Hyde taking over from Rr. Jekyll when social 
control is less possible, 

Given the sudden destruction of 

Here the carica- 

Then, too, the fluidity of most disaster emergencies 

Vhatzver the logic of this position, the ernp5rical evidence suggests a 
somewhat more complicated picture, strongly correlated with time. The emergence 
of conflict is rather rare in the imiediate emergency period following disaster 
impact nor are there nany indications that social. cleavages which existed prior 
to the event are ariiplified doring that time period. 
if there is a pattern, it is for the absence of conflict in the emergency period 
and its presence in the post-emergency period. 
most likely sequence fo~lo~?:Jirrg any major cornunity disaster, 

However, it is true that 

This in fact appears to be the 

This does not mean that there is perfect harmony in a cornunity duriag the 
emergency period and open? warfare du-siag the post-emergency period. 
of cornunity conflict present is always a relative matter. 
the degree of conflict present both in the pre-disaster comunLty situation, 
and the degree present in the emergency period; there is more relative to both 

The degree 
It is relative to 
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in the post-emergency period. 'Thus, ahen we speak of presence 
community conflict in disaskers the prefai-,~~~ term "relativeq' 
be ~nderstood as being implied. 

or absence or' 
should always 

Furthermore, exceptions to the pattern of "little early'! and "much later" 
community conflict in disasters can be found. Strong disagreement if not con- 
flict appeered very early in sone of the Gulf Coast communities of I'iississippi 
after Eurricane Canille struck the area. &ither is it true that c ~ ~ i ~ ~ ~ ~ n i t y  
conflict alvrays appears in the longer-run time period trhen relief snd rehabili- 
tation is being undertake.il, rather than just emergency response. 
stances are rare, and they are explainable in terms of certain pre-disaster 
social conditions. The general proposition stated above is generally true. 

But such in- 

One reason we suspect that community conflict is expected more than is 
actually the case and is zmre noticed3 vhen it does occur in disasters, is be- 
cause it is generally seen as being inappropriate in an emergency situation. 
In layman's terns it is vfeved as "bad,81 or if cre conceptualize bt in the 
sociological vocabulary, conflict is seen as dysfunctional for the maintenance 
or survival of the social system in 1.7hich it occurs. 
sense level, conflict vould not seem to make for efficiency and effectiveness 
in community disaster responses. 

Certainly at a comon 

Hotlever, is this really necessarily the case? Is conflict always dysfunc- 
tional:! Sociologists such as S i m e l  (E955), Coser (1956), and Bberschall (1973) 
have pointed out in detail sone of the functional. coasequences of conflict in 
different areas of- social life. Ve suggest and will try to illustrate in pas- 
sing later that cornunity conflict in disasters is also not alwsys dysfunctional. 
Putting it more generally, there %s nothlng inherently ''good" about the absence 
of conflict, or inherently "bad" about its presence in post-disaster situations 

Factors Associated with the Absence of ConflicC 

There are at least seven factors that are associated with the absence of 
comuniry con%lict in a natural disaster situation. These, of course, can and 
do differ both quantitatively and qualitatively in any given crisis, and can re- 
inforce one another ir, very conplex says. 
will discuss each factor separately and as if each operates in isolation from 
all others. 

FOP analytical purposes, however, we 

I. Natural. disasters involve an external tZzreat. The disaster agent is 
from outsSde the cornunity system, 
as for example in the case og ctvil disturbances, mass purges, or drastic cur- 
rency devaluation. 2kmbers of the larger cornunity or its srganizatlonal corn- 
ponerats are usw.lly the soezrces of such crises and rce accordingly foci for pas- 
sible conglicts. But since disasters come fk-~m outside the cornunity system 
they do not lend themselves as readily to mplffying existing cornunity cleav- 
ages or creating nei~ internal conflicts. 

Many ocher stress-producing agents are cot, 

Furthermore, as sociologfsts have long noted, one way to create solidarity 
within a social. syslkem is to face that: system with an attack from the outside. 
In a sense, a natural disaster agent is an attacker from outside the system. 
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In fact, disaster victims not infrequently personalize disaster agents so that 
they are talked about almost as if they were human agents attacking the corn- 
murzi.ry. Such kinds of external threats mute existing conflicts and discourage 
the emergence of overt diffcrences. 

2. In almost all natural disaster situations, the disaster agent can gen- 
erally be perceived and specified, 
a tornado cloud, the land movements associated t7ith an earthquake, the rain as- 
sociated with a hurricane, etc. 
which labels can be ateached. Many other types of community crises are situa- 
tions shere it is not easy to isolate and to identisfy the agent involved, 
some extent, certain currently popular environmental problems fall into this 
ambiguous category . 

It is the wind and funnel associcted with 

There is something which can be seen and to 

To 

The importance of this general point, for our purposes, is that an identi- 
fiable threat: makes it easier to mobilize for action. 
a point around which a coordinated response can be made. 
crises, because of their very ambiguity, leave unclear the course of action 
to be followed for resolution; in fact, they tend to suggest alternative res- 
ponses thus allowing community polarization around different possibilities, 
The myriad suggestions advanced on how to deal with campus disturbances is a 
recent case in point. 

It provides a focus and 
Vague sources of 

3. 
In general, it is not only relatively clear vhat should be done, but more impor- 
tant, in ~3hat rough order crisis-related activities should be carried out. 
Yutzy (1969), in an analysis of this problCm, has in fact detailed the general 
priorities attached by cornunities to their emergency responses. 
expected, the saving of lives takesprocedenceover anything else. 

There is high consensus on priorities in natural disaster situations. 

As might be 

Thus, the development of an emergency or disaster consensus places high 
priority on the activities which benefit the "total" cornunity and low prior- 
ity to segmental "selfish" interests, Considerable social pressure exists to 
avoid actions which can become sources of social division. This contrasts with 
other community crises, such as civil disturbances, which are manifestations of 
open conflict betueen di9feren.t: parties in the locality (see Quarantelli and 
Dynes, '1970b). 
priorities that shos~s ieself in natural disaster situations. 

Such crises exhibit the very lack of consensus on cornunity 

4.. Natural disasters, almost by definition, create community-wide pro- 
blems that need to be quickly solved. 
are often imediate and irnprative -- e.g., rescue, debris clearance, medical 
care, food, and shelter, etc. -- and the reasons why solutions are necessary 
are fairly apparent. 
mal handling of sucli problems. 
and groups will often have not only dffferent and conflicting definitions of 
the nature of the problems but also of the reasons they should be solved. 

The problems created by disaster agents 

The very existence of community 'life presupposes a mtni- 
In many other cornunity crises, individuals 

When problems are imediate and imperative, there is less likely to be 
conflict in solving them, 
tions, the necessary solutions are relatively apparent to all. In other types 
of crisis situations the comiunity can often afford the luxury of "tilaiting for 

This is especially true if, as in disaster situa- 



another day, I' and airguing about possible solutions particularly if these are 
not obvious to all, 

5. Disasters lead to t focusing of attention on the present. At least 
in the emergency period, the pest and the future are temporarily laid aside. 
In this respect a disaster provides a degree of liberation from many everyday 
concerns tthich does not ahays occur 
situations. 

in other kinds of large-scale stress 

During normal times in a community, people are preoccupied v7ith the past 
and the future, as well as tiith the present. They .worry about past conflicts 
with others and their future ability to meet responsibilities and goals which 
might be a source of disagreenient with others. A disaster, however, produces 
a present orientation which rninimizes previous memories of and future possibil- 
ities far conflict. IJorries about the past and the future are unrealistic when 
judged against the realities of the moment. 
on the immediate day-to-day, if not hour-to-hour needs. In a disaster situa- 
tion, this perspective speeds up the decision-making processes and provides a 
degree of satisfaction in acting directly and seeing accomplishments quickly. 
an general, cooperation rather than conflict is encouraged ihy a present time 
Eocras . 

People thus concentrate attention 

6. There is a leveling of social distinctions in disaster situations. 
Whereas many stress situatiom accentuate status and other differences, natural 
disasters democratize social life. Existing social distinctions are minimized 
in the emergency period of disasters in the sense that all groups and statuses 
within the community may be indiscriminately affected. Since the threat comes 
from "outside" to affect *'all'7 community members, this produces a temporary 
breakdown in class, ethnic, and other status distinctions. A general democra- 
tization of social life is further facilitated by the fact that danger, loss, 
and suffering become a public phenomenon. 

In other crises, people can often point out discriminating injustices. 
Even in most accidents or personal life crises, the victim often feels discrim- 
inated against since there are others who have been spared. And the necessity 
to explain why a particular persoil or category of individuals has been singled 
out for special punishment or sraffering can heighten existing community cleav- 
wes. In general, comunity stress situations nof, zccompanied by social level- 
ing are likely to lead to conflict; natural disaster situations usually provide 
just the opposite context. 

7. Disasters strengthen community identification. They do this by (a) 
creating a dramatic everit in the life history of the comunity, and (21) allow- 
ing wide opportunities for participation in community-relevant activities. 

(a) Disasters have been compared to drana which facilitates group identif i- 

This is a very valid observation. 
cation by g:r$ppi:~g people '8 imagination and heightening the sense of importance 
of collective human action, 
not involve mundane matkers but often the very issue of human life itself. In 
addition, the drama is not played out in private and among a few, 
is a public event tridely shared by comunicy members. 
emergency reactions are at the level 05 human beings responding to one another 

Disasters do 

A disaster 
Furthermore, many initial 
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* 
as human beings. For example, while initially there is considerable anxiety 
generated for the welfare of fmily members and other relatives, much rescue 
activity is directed tott~md those whose social tie is simply that; of another 
human being in trouble. 

As a consequence, all those who share in the experience are brought to- 
gether in a very powerful psychological sense by their c m o n  participation in 
such a dramatic event, To victims, the disaster is ' i ~ ~ r "  disaster, an experi- 
ence that is important in the collective memories of the affected community 
almost as soon as impact is over. 
may be as equally dramatic, few can match disasters in highlighting the sense 
of having undergone a common and a very human experience. 

IJhile some other community crisis events 

(b) Disasters also provide very vide opportunities for participation in 
After initial rescue activities, activities €or the *'goodp7 of the community. 

there are subsequent chances for participation in community activities, either 
as a volunteer or as an organizational maber. 
emergency tasks created by thc disaster so that many of the elements of comiu- 
nity conflict which exist prior to the event are no longer relevant. 
trast, pre-impact, day-to-day activities are often carried out in conditions 
of opposing community interests and in situations v7hich often engender hostil- 
ity, not cooperation. 

Such activities ape centered on 

In con- 

ParticipatFon in disaster activities is also frequently undertaken in 
social contexts which give a person great latitude or choice in the detcmina- 
tion of what and hm7 certain things should be done. Earlier rules which might 
be felt as restrictive, previous procedures which encourage routine, as well 
as standardized situations which nake for repetition tend to disappear. The 
premium is on adaptation and innovation. But others vith whom the person is 
involved are faced with similar situations, not different ones, so interests 
become common rather than conflicthg. Also, the individual efforts m e  re- 
latively easy to evaluate and therefore a person can easily see one's own con- 
tribution to the ''good" of the comunity. This, in turn, strengthens one's 
own identification with the community. 
member 0- a person with something to offer who can no17 show concrete and posi- 
t ive accomplishments. 

The person has become a contributing 

Punc t ional and Dysfunctional Bspec t s 

'GJhile such enhancement of c~m~nf.ty morale has obvious positive conse- 
quences, there is another side of the coin rrhich tends to complicate the e m -  
munities ' relationships with "outside" help and with extra-community organiza- 
tions. 
increase in hostility towards outsiders. ThLs is true even when they come to 
give aid. This reduced tolerance has certain distinctive features. First, 
it does not apply to all who are outsiders in a geographical sense, since in 
particular situations, members of organizations not locally based are welcomed. 
Second, the determination of "v7ho" is an outsider is not necessarily related 
to whether the individual is performing a useful function during the emergency 
perfod. Personnel from organizations who play critical roles in the emergency 
geriud are often the target of direct hostility. In effect, the determination 

The increase .in solidarity within the comunity is accompanied by an 
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of "vho" is an outslder seems to be based prinmily on the appearance that they 
share the sentiments of the insiders. 
who seem to express sympathy and share the "i-"eeling;s" of local cornunity victims 
are often considered insiders tjhile other we1Eare workers, such as 3ed Cross 
personnel, who rnaintaii? a rmre professional stance, are often considered out- 
siders (Stoddard, 1969; Adas, 1970). 

For exmple, the Salvation Amy workers 

The dimensions just mentioned -- external threat, and identifiable dangers 
the development of an emrgeney consensus, the facing of immediate problems, a 
present orientaxion, the leveling of social distinctions, the expansion of op- 
portunities for participation, the strengthening of cornunity identity, and the 
generation of hostility tor7axds outsiders -- have been sometimes conceptualized 
in the disaster PiteratGre as creating a 7'therapeutic ccmunity" (Fritz, 1961: 
684). The process 
I is therapeutic ae both the irdividual and social levck in its nature and its 
effect, in the sense that it: 

This seems a useful vay of thinking about the phenomena. 

1. tends to resolve and ameliorake pre-existing personal sand social con- 
flicts that could endanger the continuity of social life. 

2. tends to attenuate or pxevent disorganizing individual and social re- 
sponses which could emerge in conditions of danger, loss znd deprivation. 

3. tends eo reduce OP prevent self-aggressive and anti-social behavior 
arising from the losses irfiposed by the disaster. 

4, tends to remotivate individuals vithin the COITSXIU~~~Y system to devote 
their energies to socially constructive and regenerative "esks. 

There is another aspect of the function of this "theraputic" comunity 
which is of particleiar Importance in reference to the subsequent patterns of 
cornunity oqanizations. 
sensus on values t.7ithi1-1 a cormunity is necessary in order for an effective divi- 
sion of labor to develop to achieve the tasks created by the impact. 
pact, the existing diVisi0i.l of labor c7Ithin Che community becomes less effec- 
tive since it cannot kandle riany of the new tasks ~~hFc,h have been created. 
But prior to the developent of a new and more effective division of labor 
within the comursfty, agreement on priorities has to be achieved. 
sensu5 then Is necessary EOP the reestablishment of the division of labor. 

Turner (1967) has suggested that some degree of con- 

Upon 5x1- 

This con- 

Turner has also suggested that the enactmer,t of sol-bchrity within the 
conmiunity during the emergency period is necessary since each person in the 
developing division of labor rntzst neglect other essential tasks in order to 
perfom  ne^ tasks. 
ed tasks trill be p e r f o ~ ~ ~ e d  by others. The enactment of solidarity during the 
emergency period reaffirms for cormiunity members the importance of their con- 
tribution to the total group ef2ort and, in turn, mtivates them to contr%bute.! 
Thus, a period of enactment 02 cormunity consensus is necessary to recreate the 
continued assurance of agrcemect on the priority 02 values. 
ance is "given9" then-a new division of labor can erlerge. 
ance is "givensi' the adaptations necessary? In the form of a net? ar,d appropri- 
ate division cf labor, will not be made. In effect, 17e have suggested that 
increased solidarity within the cornunity durinz the emergency phase is a 

Coccequen~ly, there ts need of assurance chat the neglect- 

Once this assur- 
Until this assur- 
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necessary condition for the development of the division of labor which is nec- 
essary to cope with the crises. 
during this "phase" of disaster activity, 

In this sense, this solidarity is "functional" 

There is, of course, no clear denarcation between the emergency period and 
Heither is a standardized period which can be cal- the rehabilitation period. 

led the "emergefl~y." 
major factors which create variations. For one conmunity in one context, it 
may be 36 hours, and for another it may be four or five days. There are cer- 
tain common social indicators, however, which can provide clues to a line of 
demarcation. These indicators point to a period of transition from the focus 
on immediate disaster-related problems baclc to a focus on long-range community 
probless, disaster-related or otherwise, A rather constam transitional sig- 
nal is t h t  we call %bite shirt" day. One morning, spontaneously and without 
prior discussion, most of the individuals involved in the emergency move back 
to normal dress patterns. 
again, 
shirt" day tends to coincide rather closely with the reestablishment of activ- 
ities considered unnecessary during the emergency period. 
ities are reestablished uhich have been closed and ignored in the previous 
days. Schools, bill collection agencies, fur stores and movies announce 
that they are reopening and ready for business. 

The extensiveness and severity of disaster impact are 

Edunicipal officials become "tirhite col2ar" workers 
].Ben don suits and ties and women reappear in skirts. This %bite 

A number of activ- 

Not all segments of the conmunity end the emergency period at the same 
time, however. 
public works department is still working overtime. 
relatLvely short period of time, ah1 the signals point to a new "normalcy." 
There may still be difficulties -- power failures, telephone malfunctioning, 
heating problems and makeshift work conditions -9 but these are seen as part 
of the game, uncomfortable, but normal, This new normalcy also provides the 
setting for the emergence of conflict. 
do emerge are traceable in part to some of the changes which have occurred dur- 
ing the emergency period, In other words, the solidarity which was produced 
during the emergency period provides part of the basis for conflict. 

The police may go back to regular shifts while the municipal 
But: usually within a 

Certain aspects of the conflict which 

Aspects of Conflict: 

Focusing now OLI this rehabilitation period, it is possible to raise a 
number of questions. 
Secondly, who becomes involved? Thirdly, cshat factors mute or ampli€y the 
conflict? 

First of all, if conflict develops, what is it about? 

First of all, it is our observation that troo major themes tend to become 
the focus of conflict during the rehabilitation process -- the allocation of 
blame and the allocation of resources for rehabilitaeion. The allocation of 
blame 2s found primarily in "man-made9' disasters (see Drabek and Quarantelli, 
1967) but certain aspects may be found subsequent to "natural" disasters. As 
we indicated earlier, one of the factors minimizing conflict in natural disas- 
ters was the fact that the precipitating agent was outside the cornunity sys- 
tem. That such agents are seen as "acts of God" tends to reduce their poten- 
tiality as a source a€ conflict. Mov7evers there are certain aspects, even of 



acts of God, which can give rise to conflict. 
those disaster events brought about by sgents which allow time for warning end, 
consequently, for pre-impact action, Among the disaster agents normally having 
these characteristics are hurricanes and floods. There are three problematic 
aspects of such agents. (1) The correct Interpretation of environmental cues 
has to be made -- in other words, the direction and speed of the disaster agent 
have to be determined. (2) FJGrning has to be provided for those who are in 
the area where impact will occur. 
be required of certain segments of the population. 
become the focus of conflict after the emergency period and blame can be di- 
rected toward the official agency most immediately involved. 
States, for example, the Iqational Weather Service is primarily responsible for 
the interpretation of environmental cues, but warnings tend to be the respon- 
sibility of various governmental agencies sithin the community as are efforts 
to implement pre-impact preventative actions. Thus, in FJilkes-Barre afzeerc the 
flood, criticisms were made of the Ideather 3ervice's alleged failure to claar- 
ly Lndicate the danger of flooding, as well. as the supposed inaction or in- 
adequate response of civil defense and police agencies in the area. 

These are most likely found in 

(3) Specific action such as evacuation may 
Each of these aspects can 

In the United 

The potentialitLss for blame in these situations are relatively high pri- 
marily because organizational officials find themselves confronted with uncer- 
tain choices. 
terms of probability (Simpson, 1973). 
cial control and govermental officials are sometimes reluctant to w a n  popula- 
tions because they feel that the population may ::panicsg (Quarantelli, 1960). 
Another source of reluctance is that the officials think that warnings with low 
probability will undermine the confidence the population has in them in future 
warnings in situations of higher probability (LeEuckie, 1970). This is most 
clearly seen in the lack of legal power to enforce evacuation. 
noted that with expertence, social control officials in areas of recurrent di- 
saster impact often develop extra-legal methods, such as threats of arrest for 
other offenses, to encourage compliance to evacuation orders.) 

The interpreration of environnieneal cues is usually couched in 
Given a IOQ probability of impact, so- 

(It: should be 

A second major focus of conflict often cznters around the allocation of 
resources for rehabilitation. This arises because communities are often faced 
with many more options than they normally tJ-ould have, and they often have & - toto more resources than they had available prior to impact. 
clear in the rebuilding pergod In many villages, t o m s  and cities in the after- 
math of the Alaskan earthquake. 
outside assistance from state and federal agencies set the stage for bitter 
interorganizational disputes and community conflict. This also happened in 
Wilkes-Barre after the flood and in Xenia after the tornado. 

This was very 

Previously unthought of options and massive 

The surprise in thsse situations is n0.l; that conflict breaks out but that 
it takes as long as it does to surface openly and that the parties involved 
sometimes seem taken aback by the ferocity isith which the struggle is waged. 
The slow realization is probably related to the tine it takes at the local. 
community level to recoznize that the often massive inflow of state and fed- 
eral assistance is slowing dum, if not stopping. 
the outside world is becoming less concerned with the local disaster and is un- 
likely to contlnue funneling in resources often leads to precipitous efforts 
among diEferent comunity organizations to "grab'2 whatever seems left of the 

The growing awareness that 
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declining pco'l of money arid supplies flowing in from the outside. 
quire a very unusual se% of co~idieioas nog to h a w  Chis kind of comuntty con- 
flict emerging io the rehabilitation phase of a major disaster. 

ht t~ould re- 

Interestingly, the conflict over the allocation of resources often centers 
around procedural steps in obtaini~g resources whLcH are available. This focus 
of conflict can be undersrood by lookins bac!: to the emergency period. 
this period, many resources pour irito rhe comunity. Fritz and Hathewson (1957) 
have calked this "comcr:;encc behevicpr. Information, personnel and material 
goods converge on the comuaity. I.Jliile much of this is not needed and, in fact, 
often diverts from the more critical activities during the emergency period, it 
is difficult to refuse and a l m s t  impossible to control. 
here is that resources are available ~ n d  are "freely" given with only minor 
questions about procedural niceties and organizational responsibilities 
ever, during the rehabilitation period these procedural niceties again become 
inportant and usually take B bureaucratic fozm. Questions of need, financial 
responsibility and intended utilization all beccme relevant. To members of 
the impacted cornunity wllo have experienced the inconvenience and suffering 02 
the emergency period, these questions look unnecessary and irrelevant. %lief 
agencies uhich earlier rrem dispensing help clithout question now become more 
fohmal and more bureaucratic aid, in the vier? or' camunity nembers, heartless. 
Vazious goverrment agencies ask questions which in another context FJ O U ~ C I  be 
routine but not? they appear as prying. Local agencfes find thadr state, regional 
and federal organizations no longer seem willing to cut "red tape;" if anything, 
pr~cedures appear to be m r e  complicated, comp1cx9 detailed and timeconsuming 
than seeraingly similar pPr-disaster activities. 

During 

The important point 

1Io~r- 

The second question we posed about who gets involved in conflict is not 
as simple as night appear a"L EKSL glance, 
dividual OK household disaster victims and local comxmity organizations (at 
least after a certain r i m  period). 
a great tendency for hostility to be directed touard the "outside'? organiza- 
tions which have continued responsibility during the rehabilitation period, 
In the United States, this generally means various state and federal govera- 
mental agencies and a few relief agencies vith naeionaL ties. me cohesiveness 
which has been created within the comiunity during the emergency period carries 
over and f o m s  a "unitedi' front. Since local rssidents are more likely to have 
direct contact with relief groups, much of the hostility is directed there. 
Since various cornunity officials have more direct contact with other govern- 
mental agencies, they are more alert to problems in these areas. Criticisms 
of the various organizations are often expressed in local newspapers and through 
the emergence of infomal groups or" sggrieved citizems,(for examples, see Por- 
rest, 1972) some of t~hilsh achieved a degree 02 almost national notoriety such 
as in the P!ilkes-Barxc flood and the Buffalo Creek d m  disaster. The ventila- 
tion of feelings ~rithin the local eomunity are often provided an unanticipated 
f o r m  by some govexmental comaittee, t&ich investigates and holds hcaripge. 
Flhile the intent of ithese i~vestigations is sften to expedite aid (and some- 
times to advance the political mbitions of certain cornittee members), they 
also provide a forum for conplailn';s. 

There is a difference between in- 

At the individuzl or family level there is 

The irqmrtanr p i n e  here is that ehe ernergewy period produces cohesive- 
ness which Leads to conflict with "outside" agencies c~hich in turn leads to 
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greater cohesiveness. 
advantage since they speak f r a ~  a position of suffering, and those in the out- 
side organizations are thus placed on the defznsive. This in group - out group 
feeling is also seen in another context. Considerable sums of money may be 
raised voluntarily for relie,? purposes and cornzittees are often placed in 
charge of distributing these furLds. In such situations, one can almost be 
certajn that menbers of tne local conmunlty will raise objections to the ap- 
pointment of "outsiders" on svch a cornittee. Such appointments are seen as 
political ones. In general, members of the local cornunity will reject any 
"outside" attempt to control resources which they feel should be p~operly in 
their control. 

Those in the impact& comnunity always have the moral 

Even in the allocation of blame, the attzrtllpt to attribute it to local of- 
ficials is resisted and resented. In the event of an apparent delay in warning 
where Beather Service of2icial.s may become logical targets, there is a tendency 
to minimize the culpability of local bureaus and to focus on higher levels of 
administrative authority as the source of bureaucratic inefficiency. What is 
true of the National. IJeather 3ewice is also true of other organizations within 
the community which have ties to state and national jurisdiction. 
National GFvi.1 Defense may be criticized but local CD officials are praised 
for their work. 
local representatives are fPexcluded'l from this criticism. 

State and 

State and naziomal govermaenta% unlts are criticized but their 

However, the unlted front of the locals (individuals and organizations) 
against "outsidersP' eventually tends to break down as already indicated, par- 
ticularly in terns of the local groups, 
afford to cooperate with one another as long as it seems that outside groups 
are going to provide almost unlimited assistance. 
tions start to withdraw and indicate that their help is starting to come to an 
end, the stage is set %or competition among local agencies. The struggle as 
we have already indicated o5ten appears to be about procedural steps required 
to obtain outside resources. But the s v w  increasing bureaucratic steps, of 
course, demand more and more explicit explanations and defenses of need, of 
responsibility, of intended utilization, etc. lJdth clearly shrinking incoming 
assistance facing thm, SOW orgznizatioos evzntually get to the point of argu- 
Ing that they have more need, it is their grsater responsibility, or they wPlP 
better utilize the posoibEc help than some other local groups. At this poict, 
the community conflier is often interorganizational wLth the competing agencies 
falling back oil ueing whatever power base and sources of influences they have 
in the local community. (At the individual QF household level, the disaster 
victims even in the rebbflFtation stage seem less likely to be competitive 
with one another, possibly because a person who has dkrectly suffered in a 
disaster appears to be able to make a moral claim %or help that an organiza- 
tion as an Lmpersonah entity cannot make.) 

%e local community organizations can 

But once outside organfza- 

Three €actors seemingly tend to amplify conflict: the addition of a PO- 
litical, ideological or vest& interest dimension. In a few instances, the in 
group - out group lines of conflict are reinlorced by political dimensions.': 
For example, the local cumunity o?fFcials may be from one politkcal party 
but state and national ofEicials may represent another. 
tends to take on a political tone. 
not only are those outside of the communlty zausing trouble but they arz 

The conflict then, 
From the local cornunity vantage point, 
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%otivated" for political as well as bureaucratic reasons. (This can also 
occur somewhat if the officials within the community and those outside the 
community belong to different factions within the s m e  political party.) 

A second factor which serves to amplify conElict is what might be called 
an ideological component. This has occurred rather infrequently so far in the 
aftermaths of disasters in the United States. But there are some indications, 
as values change in the society, that ideological conflict may appear more of- 
ten in future American disasters. 

For example, there have been charges in several recent disasters that 
relief and rehabilitation adminisrration has discriminated against various 
disadvantaged groups such as blacks or working class segments of ehe popula- 
tion. 
groups such as the N. A. A. C. P. and the Axerican Friends Service Cormit tee, that 
post-disaster relief efforts in Hurricane Canille were highly discriminatory, 
The effect of such charges, whether vmmanted or not by the facts of the case, 
is often to amplify the in group - out group cleavage. 
is that the charges are likely to be made about outsiders. If the charges are 
believed by any segment of the local victim population, they are more likely 
to be believed about "outsideF' agencies. Therefore national organizations 
such as the Red Cross and the Small Business Administration become the target 
of any local hostility that develops, while corsimunity organizations remain 
aloof and are protected by the reinforced cohesion of ths local community. 

A conspicuous example of this wits the charge leveled by several national 

The reason for this 

Finally, a third factor that ma>' operate to intensify conflict is the sur- 
facing of vested ir-eerests . 
and Kreps, 1972), the demands of a disaster situation frequently lead to the 
emergexe of new lccal groups who attempt to cope with the increased tasks as 
\?e11 as the mew tasks a-nd requirements posed by the comanity emergency.5 
some instances, already existing community agencies extend their activities and 
responsibilities into rim7 areas.) For a while, as massive outside aid is 
brought into the cormunity there is unlikely to be much open conflict between 
the old established organizations atid the new or extended groups in the disas- 
ter community. There is enough to do for everyone, and as already said, there 
is usually more than enough outside help to share or to divide up in a non- 
competitive way. 

As we have discussed elsewhere (Dynes , Quarantelli 

(In 

But as the nonlocal aid dries upp for reasons indicated, competition will 
emerge between the ne.6,.~.lgr emergent and the older esrablished organizations in 
the community, This competition th7i11 be particularly facilitated if the alder 
established ~IXXQS believe OX perceive that their vested interests are threaeen- 
ed. This can easily occur if %en the course of responding to the dtsaster, the 
emergent or extending groups have taken over some traditional tasks or respon- 
sibilities of established cornunity groups. ConESic"c can then develop in the 
rehabilitation phase over not only ~AE?. proper sharing of the ever reducing flow 
of outside help, bus also aver who has the legitimate tight to undertake cer- 
tain tasks -- the traditional established organizations or the newer groups who 
emerged or t7ho extended their activities into non-traditional tasks at the time 
of the emergency and at the beginning 0% the rehabllitation phase? 
of conflicn: is additionally facilitated by the disappearance of outside agenctes 
as possible targets of attack and hostility. 

This kind 

The inside-outside cleavage no 
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longer helps to naintairi the united front of 2he local conmranity groups since, 
in one sense, the outside organizations disappear cas a possible foci of at- 
tention. 

Consequences of Conflict 

Vhat are the long-range consequences of conflict? We would argue that the 

One fear 
conflict cihich does occur during the rehabilitation period tends to KeiXIfOKce 
the community cohesion vhich is produced during the emergency period. 
v~klich is often expressed by conmunity officials early in the emergency period 
is that the severe bJsw to the comaunity system may resule: in the loss of com- 
munity members who might become discouraged st the corqlex tasks ahead. 
fore, there is a great deal of attention given in the emergency period to de- 
veloping and sustaining commnity morale * 
that does develop during rhe rehabilitation period can be seen as taking the 
form of in group - out group,.which is both an expression of the cohesion which 
exists and a constant reinforcement of it, 

There- 

Ve have suggested that the conflict 

Conflict can, of course, be dysfunctional.. Political colaflfct aay lead to 
cessation of outside help, although this very rarely happens in American society 
(but the degcee and speed of assistance may be affected). The nek effect of 
ideological conflict such as manifested in charges of unjust distribution of 
relief aid may, by deflecting the criticism on outslde organizations, make it 
more difficult for then? to iiork within c? cohesive local corrimunity (although in 
actual fact we have not seen this on any large scale). And as already indicated, 
the interorganizational conflict may emerge over what are seen as important vest- 
ed interests. 
and resources away E r m  rebuilding the Local comunity. 
flict could be very dysfuwtional for the comunity GS a whole. 

To the extent this occurs it can also drain attention, energy 
En this way, the con- 

Nevertheless, our impression is that such conflict mzy not be as important 
or significant as it might seem to be to the particular contending parties. 
ten, the post-disaster rehabilitation corrflict that emerges is little different 
from the pre-disaster disputes, cleavages and disagreements that prevail in the 
community, although some of the clashing groups may be different. 
degree of interorganizational conflict is a riorral characteristic of everyday 
American community life. 
sign that the disaster-tmpaeted cormunity has returned to "normal. It also 
means that the conflicts are b e h g  worked out through the usual interplay of 
contending parties briaghg to bear whatever fnfluences and power they can 
call upon, be these cicizen support, mass media assistance, mobilization of 
special interese groups and the whole panorama of processes that Coleman (19.57) 
notes are usually operative in standard kinds of cornunity conflict; be they 
about flouridation, urban renctral, freeways, school integration, juvenile 
delinquency, or what have you. 

Of- 

A certain 

In a way, the reappearance of overt conflict is a 

Looking at comiunitier several years after they have been hir by disasters, 
and having observed the vaying degrees 03 cornunity conflict in rchen Ln the 
aftem-aths of the disasters we can draw several conclusions. 

-13- 



1. The major post-irq~~t activity has typically centered on restoration. 
Generally, economic recovery has been relatively rapid and the initial. fears of 
the possibilities of economic ruin has been dissipated. 
has been has seldom interfered that much with the long-run rscovery. 

!?hatever conflict there 

2. Relatively little social structural changes occur in local organizations 
and comaunities afzer disasters, 
Anchorage Indianapolis, ’:opeIra, New Orleans and TTilkes-Barre after they under- 
v7ent major disasters, uncovered relatively fer? changes in organizational strue- 
tures and in such functional matters as disaster planning. Host changes that 
occurred were in the acquisition of additional resources (see Anderson, 1369, 
and. Weller, 1993). 
associated with cornunity csnCaict. 

Our longftudinal post-disaster studies of 

The relaCeive lack of this kind of change did not seem to be 

3. 
uing gre-disaster trends. The rehabilitation period conflic“cs, no matter how 
argued, seldom bring aboue drastic changes. 
same after a major disaster, but then it is not really chat different in almost 
all cases. Existing trends are speeded up by a disaster, so if some organiza- 
tional changes and asdifications verc under~~ay , the disaster usually served to 
accelerate their corning into being (see Blanshan study of changes in hospitals 
in TJilkes-Barre after the flood, 3.4375). 

The changes thak did occur were primarily ia the directior, 02 contin- 

The comiunity is not quite the 

4.. There remains a high level of morale in these communities as a result 
The event of their experience during the errzerzency and rehabilitation phases. 

itself has become part of the cormunity history and has taken on an important 
symbolic meaning. 
ferentiate phases in the Life of the cmmumity. 
interpersonal relationships by recalling the role each member played in the 
emergency and the rehabilitation process. 
by the recollection of the difficulties the local cornunity had, not only crith 
natural forces, but fro= “o~tside” groups. 
organizational and cornunity conflicts, but it appears to be relatively irisig- 
nificant compared with the high morale generated from having overcome extra- 
cornunity hostile elements, natwral or human. 

The disaster evenit is now used to demark time and to dif- 
Intense pride is evidenced in 

This high morale is also intensified 

There is a residue left from inter- 

One final note is perhaps necessary here. Tfhile the earlier observation 
of the lack of community coiiflict during the eaergency period is derived from 
disasters in American society, we feel that it would have generalizability 
cross-culturally since it is based on a cornon reaction to crises. 
the nature of conflict which emerges during the rehabilitation period would 
show i! great deal of variation cross-culturally. 
conditioning suck conflict tiouPd be the relative involvement of different 
governmental and nom-pverrmental organizations in various phases of disaster 
activity. In the United States, responsibility for disaster activities is 
generally located ai: the level of the local cormunity. 
flict between the local community and outside agencies. 
structuring is somewhat unique, In most other countries, the national govern- 
mene: has much more responsibility, supplantirrg, both local and nonlocal private 
agency responsibility at times of disasters. 
national involvement, conflict during the rehabilitation period is much more 

However, 

Perhaps the major varia5le 

This results in con- 
This particular 

&cause of this heightened 
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likely to take on a national political dinerision. The party in power is held 
responsible and opposition partks tend to use a disaster incident as an 
opportunity to assess b l m e  (see Quarantelli, 1963). In some cases the heavy 
use of military ut15ts in these societies nay mitigate this political dimension 
since the military is solaetimes able to maintain a. position of neuerality. 
Perhaps the key dimension here is the notion that conflict f O l b 7 S  responsi- 
bility. In the Local dmericen comiurnity, responsibility and involvement re- 
&Its in cohesiveness which is generally functional. in? the rehabllitation 
process but also contributes to the focus and direction of conflict that does 
appear. 

Finally, the sinllsrity of cornunity conflict to conflict in other than 
natural disasters is somethiug that is of importance. 
tiions as already noted are quite similar to those by Coleman, for exmple, in 
his book on cornunity conflict which deals with other than major cornunity 
crises (1957). 
because of the stress involved, should be seer! as a means of studying in 
clearer fashion a social p'nenonenon which is an integral part of everyday 
life (see the discussions in SmLth, 1971). 

Some of our obsema- 

Thus, the s ~ ~ d y  of cornunity conflict in natural disasters, 
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F 08 f: not e s 

1. Exmples and illustrations otherwise not referenced in this article are 
t&en from unpublished data in the DRC files. 

2. In extremely rare instances in disasters outside of the Western ~orld, 
isolated instances or' suclr behavior have occurred. 

3. The noting of conflict: is also a function of the norms among journalists 
who F J ~ ~ P  develop stories on the drama inherent in conflict, but who will 
ignore regortin:: hamonlaus situations. See IJaxrixm, 1973 for an account 
of radio and television stations during disesters. 

4. For a discussion of the political aspects of disaster situations see 
Brown and Goldin, 1973: 66-105, 

5. A theoretical discussion of emergent groups is presented in Weller and 
Quarantelli, 1973 
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