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The occurrence of a disaster in an urban area 

disrupts the flou/ of municipal services and creates 

severe hardships for the residents. Unlike the resident 

of the rural area, the city-du/eller is highly inter

dependent u/ith the other members of his community. 

lUithout their cooperation, he cannot expect to fulfill 

even his most basic needs. He relies on his government 

to supply him ujith u/ater, sanitation, lau/ enforcement, 

and other municipal services. Uihen these services are 

interrupted, urban life comes to a standstill. 

In major disasters local governments must often 

seek outside assistance in order to restore the flou/ 

of municipal services. This study deals u/ith the inter

governmental relations occasioned by the impact of the 

Lubbock tornado of lYlay 11, 1970, u/hich brought federal, 

state, and local officials, as u/ell as private agencies, 

together to u/ork out a disaster recovery program. 

This study u/ill seek to determine the nature and 

extent of the intergovernmental relations u/hich the City 

of Lubbock experienced as a result of the tornado of 

lYlay 11, 1970; the effectiveness of the city^s Civil 

Defense and Disaster Preparedness program; hou/ the city's 

council-manager form of government functioned under stress; 

ii 



uihether current legislation is adequate for assisting 

urban areas in disaster recover; and finally, to 

determine u/hat steps can be taken to improve the 

response of all levels of government to urban disaster 

situations. 

It is hoped that this study u/ill both add to the 

general body of knou/ledge concerning intergovernmental 

relations and disaster relief and, at the same time, 

provide a useful guide for local officials in planning 

disaster recovery operations. 

This study ujould not have been possible u/ithout 

the generous assistance provided by the many officials 

of both governmental and private agencies u/ho made 

both their files and their thoughts available to the 

u/riter, 
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CHAPTER I 

INTRODUCTION 

Intergovernmental relations is a relatively neu/ 

term used to describe the fact that u/ithin a federal 

system the various units of government are legally 

capable of having relations u/ith one another concerning 

common problems. This term came into use sometime 

after the discovery of a neu/ federalism by Jane Perry 

2 
Clark in 1938. Tu/o years later the American Academy 

of Political and Social Sciences devoted an entire volume 

of their Annals to this subject, UJ, Brooke Graves 

described the reasons behind the neu/ interest in inter

governmental relations at that time as follou/s: 

In earlier times, u/hen life u/as relatively 
simple and government u/as geared to the needs 
of a predominately rural mode of life, rela
tively feu/ problems of this character arose. 
Quite the opposite is the case today. On 
every hand, changes in political boundaries 
and neu/ types of governmental machinery are 
being proposed or adopted, in an effort to 
accomplish the adjustments required if 

UJilliam Anderson, Intergovernmental Relations in 
Revieu/ (lYlinneapolis: University of lYlinnesota Press, 
i960), p, 3. 

2 
Jane Perry Clark, The Rise of a Neu/ Federalism (Neu/ 

York: Columbia University Press, 1938^, 



government is to serve adequately the 
people of our time,^ 

Graves* observations concerning intergovernmental rela

tions remain valid today for as America has become 

increasingly urbanized, more su/eeping proposals have 

been made to enable government to meet the demands of 

an urban people, A quarter of a century later. Graves 

revieu/ed intergovernmental relations in one of the most 

extensive treatments of the subject available today and 

discovered that the subject had grou/n in complexity. 

This current study deals u/ith the intergovernmental 

relations u/hich u/ere occasioned by the impact of a 

disaster in a metropolitan area. It u/ill analyze the 

relations among the various governmental agencies that 

u/orked in the relief of a tornado u/hich struck the center 

of Lubbock, Texas, on the night of (Ylay 11, 1970, cutting 

a broad path of destruction through several business and 

residential neighborhoods. 

Lubbock is one of the fastest grou/ing metropolitan 
5 

areas in the nation, Uihen it u/as incorporated in 1909, 

lU. Brooke Graves, ed. "Intergovernmental Relations 
in the United States," The Annala of the American Academy 
of Political and Social Science, Vol. 207, January, 1940, 

U). Brooke Graves, American Intergovernmental 
Relations (Neu/ York: Charles Scribner's Sons, 1964). 

5 
The U.S. Bureau of the Census estimated that Lubbock's 

grou/th rate for 1965-1975 u/ould be 23,2 per cent, Neu/ 
York Times Encyclopedic Almanac, 1970, p. 206, 



Lubbock had a population of less than 2,000; today, it 

is the eighth largest city in Texas. The 1970 census 

preliminary count put Lubbock's population at 146,379, 

The city is the seat of Lubbock County, It is also 

the central city of the Lubbock Standard (Yletropolitan 

Statistical area, u/hich encompasses the entire county 

7 
and has a population of 175,757, A map of the City of 

Lubbock is shou/n in Illustration No. 1, 

The city's economy is largely based on agriculture 

and associated agribusiness in the surrounding High 

Plains Area of Uiest Texas, Cotton, grain and livestock 

are among its chief products, lYlore than 50 per cent of 

the county's farmland is irrigated from deep u/ells. The 

area also has a light industrial base. A major state 

university, Texas Tech University, u/hich has an enrollment 

of 20,000 students, is located on a 1,839-acre campus in 

the city. Over fifty state and federal agencies are found 

in the Lubbock area. The largest of these, Reese Air 

Force Base, has an annual payroll in excess of 

For a comprehensive treatment of Lubbock's develop
ment see, Lau/rence Lester Graves, ed,, A History of 
Lubbock (Lubbock: Uiest Texas lYluseum Association, 1962). 

7 
U,S, Department of Commerce, Bureau of the Census, 

1970 Census of Population, Preliminary Reports, Texas 
(Uiashington, D,C.: Bureau of the Census, August, 1970), 
pp, 3-5, 



I l l u s t r a t i o n No. 1.—lYlap o f the C i t y o f Lubbock 



g 
S15 million, 

/^Since 1948, the city has been governed by a city 

council consisting of a mayor and four councilman, u/hile 

day-to-day administration has been supervised by a city 
g 

manager,^x* The city's organization frameujork is shou/n in 

Illustration Number 2, The manner in u/hich the council-

manager form of government operated during a disaster 

situation is an area of prime interest in this study. 

Physically, the city of Lubbock is u/ell laid out, 

(Ylost of its streets are broad and straight. Over the 

years the city of Lubbock has follou/ed a policy of 

annexing developing areas. As a result the city's 

boundaries, u/hich encompass 75,8 square miles, include 

almost all of the urbanized areas in the vicinity. 

Uiebster states that a disaster is a "sudden calami

tous event producing great material damage, loss and 

lYlost of the statistical data concerning Lubbock 
u/as obtained from a recent municipal bond prospectus 
prepared by the First Southujest Company, "City of Lubbock, 
Texas, $7,000,000 General Obliqation Bonds, Series 1971" 
(Dallas, Texas, February, 1971;, 

9 
This form of government is utilized by approximately 

tu/o-thirds of Home-rule cities and tou/ns in Texas, u/hich 
is considerably higher than the national average, Clifton 
HflcClesky, The Government and Politics of Texas (Boston: 
Little, Brou/n and Company, 1963), p, 246, 
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and distress." By any measure, the Lubbock tornado u/as 

a disaster of momentous proportions; 26 persons u/ere 

killed, over 1,500 persons u/ere injured, and property 

damage to 10,000 buildings has been estimated at Sl35 

million. Perhaps the most accurate term to describe the 

effects of the storm is Allen H, Barton's, "collective 

stress situation," Barton says that a "collective 

stress situation occurs u/hen many members of a social 

system fail to receive expected conditions of life from 

the system," In further refining his definition. 

Barton introduced other variables such as the nature 

and source of the disruptive agent, as u/ell as a time 

element or the degree to u/hich the social system antici

pated the development of the collective stress situation. 

His definition covers a u/ide range of occurrences from 

the Biblical floods, to atomic u/arfare and even life in 

a black ghetto today. Uihile this study deals u/ith an 

externally imposed and naturally caused collective 

stress situation u/hich u/as not anticipated, it is 

expected that the findings should prove to be relevant 

Uiebster's Neu/ Third International Dictionary of 
the English Language (Springfield, lYIassachusetts: G, 
and C. lYIerriam Company, 1961), p. 643, 

Allen H. Barton, Communities in Disaster: A 
Sociological Analysis of Collective Stress Situations 
(Neu/ York: Doubleday and Company, 1969), p, ZOl, 
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to a u/ide range of the situations described by Barton, 

The occurrence of a tornado in an urban area u/ill 

usually bring about a collective stress situation because 

it is one of nature's most destructive forces. A tornado 

is "a violently rotating column of air, pendant from a 

cumulonimbus cloud, and nearly alu/ays observable as a 

'funnel' or a 'tuba.' On a local scale it is the most 

12 destructive of all atmospheric phenomena." Tornadoes 

occur frequently in the United States, In 1968, for 

example, 660 tornadoes occurred in 40 states, killing 

131 persons. Over 20 per cent of these storms occurred 

13 

in Texas, making it the most frequently struck state. 

During 1970, the Texas Department of Public Safety con

firmed the occurrence of 121 tornadoes in the state. The 

geographical distribution of these storms is shou/n in 

Illustration Number 3, Feu/ of these storms caused 

extensive damage because most struck predominantly in 

rural areas. A tornado, hou/ever, u/hich occurs u/ithin 

an urban area u/ill cause extensive damage and u/ill often 

disrupt the flou/ of municipal services to a u/ide segment 

of the community. 

12 
Ralph E, Huschke, ed., A Glossary of Hfleteorology 

(Boston: American (Yleterological Society, 1959), p"]! 5 85. 
13 

"U.S. Tornadoes," Neu/ York Times Encyclopedic 
Almanac, 1970, p. 399, 
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Historically, disaster relief u/as included among 

the responsibilities of local government because it u/as 

thought to relate strictly to the locality and under a 

strict Jeffersonian vieu/ of federalism, such matters are 

best handled at a level u/here every citizen could partici

pate in government. Such a vieu/ u/as espoused by the 

Kestenbaum Commission on Intergovernmental Relations, 

u/hich examined the role of the federal government in 

15 
disaster relief u/ith a rather harsh eye. It concluded 

that the federal role should be limited to those actions 

necessary to save life or property and to help make 

temporary repairs in order to restore the area to normal. 

The clearance of debris and the restoration of essential 

public services, such as communications, transportation, 

and lau/ e n f o r c e m e n t , u/ere among the areas i n u/hich the 

Commission felt that the federal government could properly 

provide assistance. Permanent reconstruction u/as deemed 

to be completely the responsibility of state and local 

government authorities. The Commission felt that all too 

often, state and local authorities u/ere turning to 

lliashington for help u/hen they had taken no precautionsf 

Anu/ar Syed, The Political Theory of Local Govern
ment (Neu/ York: Random House, 1966}, p. ZW, 

15 
Commission on Intergovernmental Relations, Report 

Submitted by a Sub-Committee on Natural Disaster Relief 
(Uiashington, D. C. : Government Printing Office, Dune, 1955). 
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made no allou/ances for disaster, and had not carried their 

share of the burden. It criticized the vagueness of the 

requirement for state expenditures under the Disaster 

Relief Act of 1950, u/hich called for the Commissioner 

of the Federal Civil Defense Agency to determine that 

a reasonable amount of local funds had been expended. 
16 

Texas came under particular attack for hiding behind an 

unrealistic state constitutional provision prohibiting 

both borrou/ing and transfer of funds for disaster relief. 

The Commission recommended that PL 81-875 be changed to 

require a minimum state cash expenditure, and any federal 

contribution should be limited to a certain per cent of 

total state expenditures ranging from 33 1/3 per cent 

to 75 per cent fo r s ta tes u/ith the lou/est and h ighest 

17 
per capita incomes, respectively. 

The attitude of the Commission, hou/ever, indicates 

that it might have overlooked the full implications of 

disaster in a highly urbanized area. The restoration of 

municipal services in an urban area must be accomplished 

very rapidly because the resident of the metropolis is 

highly interdependent u/ith other members of the community 

to supply him u/ith the basic requirements of life. The 

^^The Disaster Relief Act of 1950. Public Lau/ 81-875 
(64 Stat, 1109), September 30, 1950. 

17 
Commission on Intergovernmental Relations, Natural 

Disaster Relief, p. 5, 
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interruption of electric pou/er in a small tou/n may prove 

to be inconvenient, but the loss of electric pou/er in a 

city may immobilize all phases of urban life. Permanent 

restoration of the urban area must be achieved rapidly, 

even if the costs are beyond the means of the local unit 

of government. 

Particular attention ujill be paid to the role of 

the federal government in all phases of the Lubbock 

disaster relief operation in an attempt to determine 

hou/ this role differed from the one suggested by the 

Advisory Commission on Intergovernmental Relations, An 

analysis of the federal role should prove valuable 

because in Dune, 1970, federal officials in lliashington, 

D.C, announced that the coordinated relief system, 

u/hich u/as first used in Lubbock, proved so successful 

that it u/ould serve as the pattern for all future federal 

18 
disaster relief operations. In December, 1970, Congress 

passed the Disaster Relief Act of 1970, u/hich significantly 

expanded the scope of federal aid available to local 

19 governments. Since Congress u/as considering this neu/ 

legislation at the time the Lubbock tornado occurred. 

18 Lubbock Avalanche-Journals Dune 27, 1970, p. A-1, 

19. The Disaster Relief Act of 1970. Public Lau/ 91-606 
(84 Stat. 1744), December 31, 197U. 
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it u/ill be interesting to see u/hat effect the Lubbock 

experience had on Congressional thinking concerning the 

role of the federal government in disaster relief. 

The ultimate objective u/ill be to study hou/ a local 

government functioned under stress and to see u/hether or 

not the disruption of normal operations occasioned neu/ 

relationships u/ith other levels of government. 

Disaster situations provide a good test of a federal 

system because many other actors converge on the scene 

to offer assistance. Faced u/ith the presence of federal 

agencies, state officials and other groups possessing 

strong organization and needed resources, it has not been 

uncommon in the history of disasters for local government 

to relinquish control of its recovery to one or more of 

these actors for some period follou/ing the disaster. An 

attempt u/ill be made to isolate the factors behind 

Lubbock's ability or inability to function under stress 

and to determine to u/hat extent it u/as able to control its 

ou/n recovery. Because a disaster situation provides unprece

dented opportunities for cooperation among all levels of 

government and allou/s interaction u/ith a u/ide range of 

non-governmental organizations, it is a unique opportunity 

to study intergovernmental relations. As the various levels 

of government seek to relieve the collective stress and 

restore the normal flou/ of municipal services to the 

TEXAS TECH LIBRARY 
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urban area, their relations can be examined as in a 

laboratory experiment. 



CHAPTER I I 
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The key u/ords in the lYlayor's proclamation u/ere 

"combined effort." Disaster, by definition, implies a 

degree of disorganization u/ill exist follou/ing its impact. 

The measure of success in a disaster relief operation is 

hou/ quickly local government is able to mobilize its 

resources and to take command of the situation so that 

these resources, along u/ith others made available from 

outside sources, can be effectively utilized. In order 

to better understand the effect of the tornado, it u/ill 

be necessary to revieu/ the city's emergency planning 

and then to analyze hou/ the actual operation u/as carried 

out. 

City of Lubbock, Texas, Proclamation by lYlayor 
Dames H, Cranberry (lYlay 11, 1970), 

15 
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fflunicipal Emergency Preparedness 

Fortunately, Lubbock had a very strong emergency 

planning program headed by a full-time staff officer, 

lliilliam A, Payne, Director of Civil Defense, Payne, u/ho 

reports directly to the City fYlanager, is responsible for 

both emergency planning and resources management. The 

goal of Civil Defense in Lubbock is to prepare the city 

to be able to function in any type of emergency situation, 

u/hether it is caused by enemy actions, man caused dis

asters, or natural disaster, Payne's office has an 

annual budget of approximately $35,000,00, about 30 

per cent of u/hich is provided by the Office of Civil 

Defense, Department of the Army, The most important 

contribution of Lubbock's Civil Defense program u/as 

establishing the groundu/ork for emergency operations. 

The city had an Emergency Operations Plan u/hich had been 

u/ritten over ten years before but had been updated period

ically. The plan, u/hich spells out the disaster role of 

each of the city's operating agencies, u/as in fact being 

revised at the time the tornado struck, lYlr, Payne felt 

that the main task of the Civil Defense program has been 

getting the various department heads to think about their 

ou/n department disaster role, to evaluate their resources 

u/ith disaster relief potential, and to identify sources 

of additional resources that could be used in an emergency 
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situation. After this groundu/ork has been laid, disaster 

training u/as conducted regularly to ensure a smooth 

2 
response in an actual stress situation. 

Perhaps the key factor in the initial phase of the 

relief effort u/as the successful activation of the city's 

Emergency Operations Center (EOC) located in the basement 

of City Hall, The Lubbock EOC is adequately supplied u/ith 

a variety of communications equipment: tu/o-u/ay radios 

for the six frequencies used in the radio nets of various 

city, county and state agencies; direct "hot line" or 

radio links u/ith the Texas Department of Public Safety, 

KFYO, Lubbock's Emergency Broadcast System radio station; 

and the National llieather Service; as u/ell as Cable Tele

vision and individual telephones for various city offi

cials. 

The Civil Defense Director is responsible for acti

vation of the Emergency Operations Center u/henever threaten

ing situations arise. Severe u/eather u/atches and u/arnings 

are frequent occurrences in the Lubbock area, especially 

during the spring, and it is usually necessary to activate 

the Emergency Operations Center completely several times a 

year. As a result, response to EOC activation calls has 

•^ ' l̂liilliam A, Payne, Director of Civil Defense, City 
of Lubbock, Texas, Personal Intervieu/, October, 1970, 
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become automatic. 

On the night of lYlay 11, 1970, Payne u/as presenting 

a film program to a local Optimist Club group as part of 

his office's community preparedness efforts u/hen he u/as 

notified, at about 7:30 P.IYI., that the National llieather 

Service u/as about to issue a severe thunderstorm u/arning. 

The title of the film u/as, appropriately, "Tornado!" 

Payne excused himself from the Optimist group and departed 

for City Hall u/here he began preparations to activate the 

Emergency Operations Center, At 8:15 P.IYI. the llieather 

Bureau radar detected a hook formation in a thunderstorm, 

u/hich indicated the presence of a tornado above ground 

level southeast of the city. Payne immediately activated 

the EOC by having the city su/itchboard contact the key 

department officials that he had previously alerted. 

Uiithin fifteen minutes more than a dozen key city staff 

officials and KFYO personnel u/ere at their stations in 

the EOC. 

In accordance u/ith established informal policy, the 

EOC staff bring their families to the basement cafeteria 

as they report. Although no one is sure hou/ this pro

cedure developed, it provides for a very effective disaster 

operation because a number of previous disaster studies 

have pointed out hou/ initiation of disaster relief efforts 

u/ere severely delayed as officials left their posts to 
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check on their families. One of the most dramatic instances 

of this u/as reported by Harry E, lYloore in his study of a 

tornado u/hich struck the city of Uiaco, Texas, on lYIay 11, 

1953, exactly seventeen years to the day before the Lubbock 

tornado. He pointed out hou/ Uiaco's Civil Defense Director, 

like most city officials, u/as primarily concerned u/ith the 

safety of his ou/n family and immediately follou/ing the 

impact of the storm he took time to telephone his u/ife 

and then to travel to his home, u/hich u/as located outside 

the stricken area, instead of attending to his duties. 

For the next hour the Emergency Operations Center 

staff u/atched as the threatening thunderstorm moved 

uneventfully across the city. Then attention shifted to 

an area southu/est of the city u/here neu/ thunderstorm 

activity had developed. Suddenly the EOC came alive u/ith 

radio traffic and reports of a tornado. The Central Fire 

Station radioed "u/e been hit." The lights in the EOC 

u/ent out and in the darkness a strong pressure change 

caused a ringing sensation in the ears of those present 

and they heard a loud roar, like a freight train passing 

over their heads. The massive tornado had formed above 

the heart of the city and had touched dou/n at the 

ZZ3 Harry E s t i l l lYloore, Tornadoes over Texas; A Study 
of lUaco and San Anqelo in P'iaaster ( A u s t i n ; Un ive rs i ty 
of Texas Press, 1 9 5 8 ) , p. 1 1 , 
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northeast edge of the Texas Tech University campus and had 

moved tou/ards the northeast, cutting an eight and one-half 

mile long path of destruction across the city. 

Although City Hall u/as severely damaged, the Emergency 

Operations Center remained operational. Seven seconds 

after the storm struck, the lights in the Emergency Opera

tions Center came back on, pou/ered by the emergency 

generator. The EOC remained the center of the relief 

operations for the next tu/o u/eeks. 

The Disruption of lYlunicipal Services 

Uihile there is still some disagreement u/hether one or 

more tornadoes struck the city, the path of destruction, 

5 
as shou/n in Illustration Number 4 is quite clear. It 

appears that the storm remained on the ground for approxi

mately tu/enty-seven minutes, moving slou/ly over a tu/enty-

five square mile area. It is almost impossible to describe 

the destruction u/rought by the tornado in this area in 

u/ords alone. A characteristic feature of tornadic destruc

tion is the explosion of residential and smaller non-

Payne, Interview, October, 1970. 
5 
Professor Tetsuya T, Fujita provides a technical 

discussion of this matter in his article "The Lubbock 
Tornadoes: A Study of Suction Spots," Uieatheru/ise: 
The lYiagazine About llieather. Vol. 23, No, 4 (August, 1970), 

For comprehensive photographic coverage of the 
destruction see The Lubbock Tornado (Lubbock, Texas: Boone 
Publications Incorporated), Dune, 1970, 
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I l l u s t r a t i o n No. 4 , — P a t h o f d e s t r u c t i o n — L u b b o c k 
t o r n a d o , lYlay 1 1 , 1 9 7 0 , 
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residential structures caused by sudden pressure changes 

brought on by the storm. As the storm passes over a 

building, the outside air pressure drops rapidly by as 

much as 8 per cent, u/hile unless there are several open 

doors or u/indou/s, inside air pressure drops more slou/ly. 

The result is a significant difference in air pressure 

u/hich exerts a tremendous force against the roof and 

the exterior u/alls, often causing the roof and one or more 

exterior u/alls to blow out simultaneously. Residential 

units, stripped of their roofs and exterior u/alls, u/ere 

a common sight in Lubbock follou/ing the storm. Commercial 

buildings faired only slightly better, depending on the 

nature of their construction. In general, hou/ever, none 

of the city's buildings incorporated any special pre

cautions against storm damage. As a result, the Bureau 

of Standards concluded that the damage caused by the 

tornado could have been greatly reduced had currently 

accepted practice for the design and construction of 

Louis D. 3attan, The Nature of l/iolent Storms 
(Garden City: Doubleday and Company), pp. 82-83, 

The National Academy of Engineering has published 
a comprehensive report of the various aspects of structural 
damage caused by the tornado, entitled The Lubbock Storm 
(lliashington, D,C,: The National Academy of Sciences, 
1970). 
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buildings against u/ind loads been used. 

One of the most vivid examples of the storm's force 

u/as its effect on Lubbock's tallest building, Uiinds, 

estimated as high as ninety-five miles per hour, bent the 

frame of the Great Plains Building at the fourth-story 

level, deflecting it approximately one foot from its 

plumb position, A detailed analysis of the damage to 

this building has been performed by the Civil Engineering 

Department of Texas Tech University, 

The follou/ing damage statistics, u/hich u/ere supplied 

by the Texas Department of Public Safety, appear to be in 

general agreement u/ith those cited in other publications 

and supplied by other agencies: 

Deaths 26 persons 

Serious Injuries 255 persons 

lYIinor Injuries 1,500 persons 

Homes Destroyed 1,100 

23/ 

Homes Damaged 

Property Damage 

8,876 

$135,000,000 

U.S. Department of Commerce, National Bureau of 
Standards, Lubbock Tornado; A Survey of Building Damage 
in an Urban Area, by N. F, Somes, R, H, Dikkers, and T, H, 
Boone, NBS Technical Note 558 (lliashington, D.C: Government 
Printing Office, lYlarch, 1971), 

Dames R, lYIcDonald, Structural Response of a Tu/enty 
Story Building to the Lubbock Tornado (Lubbock. Texas: 
Department of Civil Engineering, Texas Tech University, 
October, 1970), 
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Public Property Damage 

Automobile Damage 

$7,500,000 

10,000 sustained 
$6,000,000 damage 

11 Debris Removed 375,000 cubic yards 

An interesting sidelight of the damage statistics 

u/as the fact that no one agency u/ould admit being responsible 

for the compilation of official damage statistics. Several 

governmental officials ascribed this responsibility to the 

Red Cross, but the Red Cross officials indicated that this 

12 u/as a governmental responsibility. 

The full extent of the tornado's destruction u/as not 

realized until sunrise on the tu/elfth of lYIay, lYlunicipal 

facilities had been particularly hard hit. City Hall, 

u/hich also houses the police station, had been severely 

damaged; the central fire station had collapsed; the 

City-County Health Department facility u/as in ruins; 

and numerous smaller support facilities had suffered vary

ing degrees of damage. Public utilities, including the 

city-ou/ned electric pou/er utility, u/ere disrupted, Uiater 

pressure u/as lost u/hen electric pou/er to the main pump u/as 

cut. 

lYl. A. Schlueter, Liaison Officer, Division of Defense 
and Disaster Relief, Region 5, Texas Department of Public 
Safety, Lubbock, Texas, Personal Interview, December, 1970, 

12 
A, Hi, Voight, Executive Director, Lubbock County 

Chapter of the American Red Cross, Lubbock, Texas, Personal 
Interview, February, 1971, 
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As the full extent of the disaster became known, 

it was evident that massive effort would be required to 

restore the flow of municipal services and to rebuild 

the damaged areas. At the same time, a basic decision 

had to be made concerning the way to approach these 

problems. At this point the full value of the city»s 

emergency planning came to be realized; the Emergency 

Operations Center (EOC) had automatically become the 

focal point of the disaster relief operations. Each city 

department had known what was expected of it and had pro

ceeded to implement the key thesis of Lubbock's Civil 

Defense program: Civil Defense is local government 

operating in an emergency situation. 

Under the city's Charter, the lYlayor has extensive 

emergency powers which would have enabled him to take 

personal control of the relief effort and to draft citi-

13 zens into a police force to combat the disaster, 

lYiayor Dames H, Cranberry, who had taken office only 

three weeks earlier, however, chose not to do this. 

Instead, he decided to allow the system of government 

normally employed in day-to-day operations, under which 

13 
City of Lubbock, Texas, Code of Ordinances of the 

City of Lubbock, Texas, The Charter and General Ordinances 
of the City, Uol. I, Art, LX, Sec. 11 and 17, 



26 

the City lYIanager supervises the operating departments, to 

provide the framework for disaster operations. The lYlayor 

and the City Council concentrated on the political and 

administrative details required to obtain outside help 

and on communicating with the citizenry, while the City 

lYlanager, lliilliam Blackwell, and his staff worked in those 

areas of the disaster relief operations which were related 

14 ^ to their normal duties. 

Initial communication difficulties, caused by the 

loss of the main and backup radio antennae, as well as 

Outgoing telephone lines and the link with the Emergency 

Broadcasting System at radio station KFYO, were overcome 

by a variety of measures. Radio-equipped vehicles were 

stationed at strategic points to relay messages, the 

Southwestern Bell Telephone Company brought in a mobile 

unit to restore telephone communications, and KFYO rigged 

up a make-shift system to broadcast from the Emergency 

Operations Center, 

In the meantime, representatives of the various 

community organizations possessing disaster related 

resources started reporting to the Emergency Operations 

Center. Uiithin two hours after the storm, adequate 

^^Uiilliam R, Blackwell, City lYlanager, City of 
Lubbock, Texas, Personal Interview, lYlarch, 1971, 
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resources for coping with the disaster were at the control 

of the Emergency Operations Center staff,"'•̂  

15 Payne, Interview, October, 1970, 



CHAPTER III 

ORGANIZATIONAL RESPONSE 

As the full extent of the disaster became known, 

elements of the community began to respond. First to 

respond were the organizations which were normally asso

ciated with disaster related activities or had a disaster 

role as part of their organizational aims. Dynes has 

described this type of group as a community emergency 

organization. Such organizations may be characterized 

by their orientation towards the community and by their 

possession of personnel and material resources which are 

particularly relevant to an emergency. Included among 

these groups are governmental service agencies, public 

utilities, medical facilities, relief agencies, mass 

media, and coordinating groups of local government 

officials. Dynes also noted that the community organiza

tions are often joined by other groups such as business 

and private organizations at a later time during the 

post impact phase, A third type of organization often 

associated with disaster relief operations is the emergent 

group which arises for the specific purpose of dealing 

Russell R, Dynes, Organized Behavior in Disaster 
(Lexington, lYIassachusetts: D, C, Heath and Company, 1970), 
p, 17, 

28 



29 

with the disaster and then fades out as the collective 
2 

stress situation is relieved. 

Analysis of the organizational response will be 

limited to those key agencies of local government whose 

roles were particularly relevant to the overall purpose 

of the study. In specific instances, selected actions 

will also be analyzed and compared to examples taken 

from the literature of previous disasters. The fact 

that the contributions of the many individuals and 

organizations who worked for the recovery of Lubbock 

cannot be related should not be interpreted as a reflec

tion on their accomplishments. 

The Police and Disaster 

The Police Department is perhaps the most effective 

disaster resource available to local government imme

diately following the impact of a disaster. There are 

three main reasons for this. First, the normal mission 

of the Police Department is emergency oriented. That is, 

police are trained to respond to emergency type situations, 

such as, traffic accidents, violent crimes and civil 

disturbances, all of which possess some of the attributes 

Arnold R, Parr, "Organizational Response to Community 
Crises and Group Emergence," American Behavioral Scientist, 
Vol. 13, No. 3 (Danuary-February, 1970), p. 423. 
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of disaster on a small scale. Second, the Police Depart

ment is organized to operate on an around-the-clock 

basis, which enables it to respond immediately upon the 

impact of a disaster. Third, the police possess trans

portation, communications, and other emergency resources 

which are very valuable during the impact phase of 

disaster relief. Uihen a disaster strikes, however, the 

police must reorder their priorities in order to deal 

with the disaster. Paul rn. Uihisenand has provided a 

detailed analysis of twenty-nine police functions showing 

what degree of responsibility—major, limited, or none— 

each of these functions should receive in both normal 
3 

and disaster situations. Wice control, for example, 

normally a major police function, becomes a limited 

responsibility during disaster operations, while damage 

assessment and rescue operations become new responsi

bilities of major importance. 

The Lubbock Emergency Operations Plan recognizes 

that the nature of police work makes the department a 

key disaster resource. It also points out that the police 

may require assistance from other levels of government in 

carrying out their responsibilities in an emergency 

situation of unusual magnitude: 

Paul n. Uihisenand, "lYlunicipal Police Services in a 
Disaster Preparedness Program: A Role Analysis," Police, 
(Danuary-February, 1969), p. 69. 
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The Lubbock Police Department is organized in a quasi-

military structure common to police organizations. Its 

force of approximately 200 officers is divided into five 
/ 

operational divisions: patrol, traffic, detective, 

juvenile, and a support services division. It operates 

on three eight-hour shifts so that at least fifty police

men are on duty at all times. The department has about 

fifty radio-equipped vehicles, several walkie-talkie units, 

and a mobile crime lab which can also serve as a field 

headquarters. The operation is normally directed from 

the police station in City Hall, There are no substations 

located in other areas of the city. The department's 

City of Lubbock, Texas, Emergency Operations Plan 
(Lubbock, Texas: City of Lubbock Civil Defense Office, 
1968), p. 12. 
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resources are adequate for normal needs and its personnel 

are well trained so that the overall quality of the law 

enforcement service in the city would be rated as high 
5 

on a national scale. 

The Lubbock Police Department does not have a dis

aster plan although its disaster role is outlined in the 

city's Emergency Operations Plan. This plan assigns the 

various divisions specific duties: 

Patrol: search and rescue operations and the 

prevention of looting, 

Traffic: establishing a security perimeter by 

blockading specified access roads. 

Detective: control of looters and other unauthorized 

persons in the stricken area. 

Support Services: gathering information on casual

ties and operating a pass system. 

The Emergency Operations Plan was not utilized as a guide 

which the Lubbock Police Department was forced to follow 

during the tornado operation, but the department performed 

all its tasks specified in the Plan, 

As explained by the Assistant Police Chief, 
the operation was run as if it were day-to
day operations, using two shifts rather than 

Richard A. lYloffitt, "Law Enforcement in Lubbock" 
(unpublished fYl,A, thesis, Texas Tech University, 1968), 

City of Lubbock, Emergency Operations Plan, Annex G, 
pp, 2-3, 
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three, therefore providing an increase of 
fifty per cent for each shift. It is felt 
of importance that although the plan was 
not used as a guide, and in fact was placed 
on the shelf during the operation, it does 
describe the actions taken by the Department, 
The fact that the operations were run as if 
day-to-day, and consideration had been given 
to emergency operations, explains why a written 
plan was not necessary to follow, 

A call to have all off duty policemen and firemen report 

for duty was broadcast on Radio KFYO shortly after the 

tornado struck the city, but most off duty policemen had 

already started reporting in. Since the police station 

was heavily damaged, the Emergency Operations Center 

became the center of police operations. The department's 

performance of the police disaster tasks is analyzed 

below. 

An Analysis of the Lubbock Police 
Department's Performance 

of Disaster Tasks 

A useful model or framework for examining the role 

of a police department in a disaster situation has been 

provided by Uiill C, Kennedy, who identified four police 

disaster tasks: warning and evacuation, search and rescue, 

traffic and crowd control, and the protection of life and 

Office of Civil Defense, Lubbock Tornado Report (Denton, 
Texas: Office of Civil Defense, Region 5, lYIay, 197DJ. 
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property. 8 

Uiarning and Evacuation 

Police units were acting as observation points on 

the perimeter of the city the night of lYlay 11, 1970, 

as they normally do during severe weather warnings. 

At 8:10 P,IY1. the Uieather Bureau issued a tornado warning 

^ 9 

for the Lubbock area. Police units were stationed 

about a mile apart observing thunderstorm activity 

\ surrounding the city, but the tornado apparently formed 

over the center of the city and touched down immediately. 

Uihile this unusual development prevented exact warning, 

the use of police and fire units as spotters can provide 

\ considerable advance warning because tornadoes have been 

known to travel along the ground for many miles, 

Uihen the tornado struck, it destroyed the Central 

Fire Station's communications room before the city's 

siren system could be activated. Police units throughout 

the city turned on their sirens to alert the public 
to the danger. 

Uiill C. Kennedy, "Police Department: Organization 
and Tasks in Disaster," American Behavioral Scientist, 
Vol. 13, No, 3 (Danuary-February, 1970), p. 357, 

q 
A Uieather Bureau team reviewed the effectiveness 

of the weather warning and concluded that the warning 
system performed well, U.S. Department of Commerce, 
Environmental Science Services Administration, The Lubbock, 
Texas Tornado, lYlay 11, 1970: A Report to the Administrator, 
National Disaster Survey Report 70-1 (Rockville, lYlaryland: 
Department of Commerce, Duly, 1970), p. 10. 
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Search and Rescue 

Search and rescue operations were initiated immediate

ly but they were hampered by a lack of communications and 

by debris blocked streets. Some observers noted that 

many problems were encountered and that there was some 

initial confusion in the coordination of this task. 
10 

It 

was also reported that the Lubbock Police Department 

operation initially lacked overall direction: 

emergence of an organized disaste 
med to be inhibited by the lack of 
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This criticism of the Lubbock Police Department appears to 

be based on specific instances rather than the results of 

the overall disaster effort. The Office of Civil Defense 

reported that the search and rescue operation was very 

well carried out: 

An unbelievable aspect of the search and 
rescue missions conducted by the Police and 
Fire Departments is the fact that all persons 

•'•Carlton D. Uihitehead, A City's Response to Disaster, 
lYlay 11« 1970 (Lubbock, Texas: Texas Tech University, 
1970), pp. iV 36-7 and V 4-6. 

11 Ibid., IV 38. 
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found dead, except two, were found during 
eight hours of darkness following the 
disaster.12 

The Police Chief also felt that the department had done 

an outstanding job in this area. Since the primary duty 

of the police is the protection of life, he felt that 

task could not be subordinated to gathering information, 

a task which could wait. He said that police vehicles 

transported many injured persons, most of whom were 

walking-injured,to hospitals because there were no 

ambulances available. These and other spontaneous police 

reactions were in response to the department's responsi-

bility for protecting life. Uihen this responsibility 

had been satisfied, police efforts were shifted towards 

accomplishing the less pressing tasks with the assistance 

of other agencies'. 

Traffic and Crowd Control 

This function is very important because a major 

problem in disaster situations is convergence behavior, 

Charles E, Fritz and D, H, lYlathewson made a very complete 

study of all aspects of this behavior in 1957, They 

described the problem in the following terms: 

The ramifications of convergence are frequently 
overlooked in discussions of disaster. This 

12 
Office of Civil Defense, Report, p, 18. 
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failure to recognize the significance of 
convergence may stem, in part, from the 
popular preoccupation with "divergence" 
behavior. The popular image of "disaster" 
brings to mind a picture of a highly fearful 
or "panicky" mass of survivors fleeing from 
the scene of destruction. Police and other 
control authorities who have never had 
experience in a major disaster often share 
this popular conception in believing that 
their major problems will occur in handling 
or restraining the "panicky" or "hysterical" 
behavior of the disaster-struck population 
itself. These persons are frequently sur
prised to find that the disaster survivors 
are much more passive, cooperative and sub
ject to control than the persons who begin 
to converge from outside the disaster-struck 
area immediately following the disaster. 
As a large number of recent disaster studies 
have shown, the disaster-struck survivors 
themselves rarely constitute a control 
problem. On the contrary, the major problem 
of control, and the major hindrance to 
organized relief efforts, usually arises 
from the convergence of thousands of anxiety-
motivated, help-motivated, curiosity-
motivated, and occasionally, gain-motivated 
persons who enter the disaster-struck area 
from the outside, and thereby create over
loads on transportation and communication 
facilities,1^ 

Fritz and lYlathewson identified three forms of convergence: 

personal, informational, and material. The police are 

mainly responsible for controlling the first type, 

personal convergence, which is the physical movement 

of persons either by foot or by automobile into the 

13 
Charles E, Fritz and D, H, lYlathewson, Convergence 

Behavior in Disasters: A Problem in Social Control 
(Uiashington, D.C, : National Academy of Sciences, 1957), 
p, 3, 
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stricken area. Instances of personal convergence by air 

have been reported and for that reason, the flight of 

private aircraft over disaster areas is restricted by 

federal regulation. 

The control of personal convergence on the stricken 

area was accomplished by establishing a broad perimeter 

as the extent of the damaged area became known. There 

was some delay in accomplishing this due to the disruption 

of communications, the diversion of police resources to 

tasks which they felt were more pressing and probably to 

official convergence of outside assistance on municipal 

decision makers. 

This task was accomplished by 2:00 A.IYl, with the help 

of the Department of Public Safety patrolmen and National 

Guard troops. Uihile there was some delay in making 

decisions concerning the control of convergence behavior, 

it is significant that the decisions were made by offi

cials of local government in the Emergency Operations 

Center rather than by officials of the outside agencies 

which provided the assistance. 

-- Perhaps the most serious shortcoming in this task 

was in the setting up of a pass system. Initially, the 

police tried to issue passes from the police station 

Federal Aviation Administration, Federal Aviation 
Regulations, Vol, VI, 91-91a, 
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but since it was located in the center of the stricken 

area, this was not feasible. The criteria for control

ling personal convergence were not well defined. It 

was reported that at one point. National Guard troops 

refused entry to employees of a utility company because 

they did not have police authorization to enter the 

15 
area, A pass system was put into effect the next 

morning at several locations on the perimeter of the 

stricken area, but it was not completely effective. 

The Department subsequently realized that emergency 

passes, perhaps color coded for different areas, need 

to be stockpiled and that city employees should be 

issued identification cards. It would appear that 

the police should have been better prepared to operate 

a pass system since it is clearly spelled out as one 

of their responsibilities in the Emergency Operations 

^Plan, 

A key factor in the city's overall success in 

limiting personal convergence behavior was the curfew 

which the City Council enacted shortly after the tornado 

15 Uih i tehead, C i t y ' s Response, V -5 . 

16 Office of Civil Defense, Report, p. 19, 

17̂ .. 

G, p, 2, 
City of Lubbock, Emergency Operations Plan, Annex 
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struck. The Police Chief ^elt that this official warn

ing not to enter the area, 'jjhich was backed up by a maximum 

fine of $200, significantly curbed the instance of un

authorized entry into the stricken area. He also noted 

that while there were several arrests for violation of 

19 the curfew, the overall operation went very smoothly. 

The Protection of Life and Property 

Kennedy mentioned two responsibilities under this 

heading: the identification of hazards in the area and 

20 

the control of looting. The first involves the obser

vations by police of situations which present a danger 

to the public, such as, downed high voltage lines, 

leaking gas mains, or similar hazards. After the impact 

of the tornado, the police handled these problems by 

first warning nearby persons of the hazard and then 

calling in a report to the police dispatcher at the 

Emergency Operations Center, who then passed the message 

to the appropriate city department dispatcher. This 

dispatcher would then alert a repair crew to remove the 

hazard. In some cases. Police or Fire Department search 

^^City of Lubbock, Ordinance No, 5881 (1970), 

J. T. Alley, Chief of Police, Lubbock, Texas, 
"Personal Interview, April, 1971. 

20 Kennedy, "Police Departments," p, 358, 
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and rescue crews turned off gas lines to remove probable 

hazards. 

The protection of property against looters is commonly 

assumed to be a major police responsibility in disaster 

operations, Fritz and lYlathewson, who identified several 

types of "exploitive convergers," including looters, 

pilfers or souvenir hunters, relief stealers and profiteers. 

They concluded, however, that the problem of looting in 

natural disasters was frequently overstated. They noted 

disaster research has failed to reveal any pattern of 

widespread looting, although rumors of extensive looting 

21 

frequently circulate in disaster areas. They also 

indicated that in some cases of reported looting, it was 

determined that the stealing was done by security personnel 
22 

who were supposed to be guarding the area. 

Another factor which accounted for the disappearance 

of items in disaster areas was souvenir hunting. This 

was not done by persons who sought private gain or who 

intended to deprive rightful owners of their property, 

but rather by people who wanted to get some proof that 
23 

they had been present in the disaster area. 
21 

22 

23 

F r i t z and lYlathewson, Convergence Behavior , p, 52. 

I b i d , , p, 53. 

I b i d , , p, 56, 
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Looting in disaster situations probably has continued 

to receive attention because of its prevalence in recent 

civil disturbances. In the hours following the impact 

of the Lubbock tornado there were numerous unconfirmed 

reports of looting, which prompted the lYlayor to issue a 

warning that looters were subject to being shot. The 

Lubbock Police Department, however, did not file any 

specific charges of looting during the disaster operation, 

lYlost of the calls they answered were determined to be 

property owners checking on damage. The Police Chief 

felt that the lYlayor's imposition of a curfew within the 

stricken area helped reduce the problems of both looting 

26 
and convergence behavior in general. He also noted that 

crime in all categories showed a decrease in the stricken 

area. He attributed this to the deterrent effect of a 

large police presence in the stricken area conducting other 

27 disaster operations as well as anti-looting patrols. 

Chief Alley stated that the most serious difficulty which 

the department experienced was the loss of its communications 

24 
R, R, Dynes and E. L, Quarantelli, "UJhat Looting 

Really lYIeans," Trans-Action, Vol. 5 (lYlay, 1968), pp, 9-14, 
25 
Dames H, Cranberry, lYlayor, City of Lubbock, Texas, 

"A Report on the Lubbock Tornado," mimeographed speech, 
dated October 14, 1970. 26 

27 

City of Lubbock, Ordinance 5881 (1970). 

Alley, Interview, April, 1971. 
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capability when the police station's radio antennae were 

knocked out by the tornado. He also noted that there is 

a general shortage of two-way radios when more than one 

shift was operating at the same time. He said that several 

remedies had been discussed to correct this communications 

deficiency but that none had been implemented yet due to a 

lack of funds. He stated that the department could use a 

'walkie-talkie for each patrolman and that this would 

increase the efficiency of the department in every-day 

operations as well as in disaster situations. Another 

measure which he felt would be very effective would be 

adoption of a new police vehicle system under which each 

policeman would be assigned a vehicle on a twenty-four hour 

basis, Uihile the implementation of such a system would be 

expensive, it would increase the quality of law enforcement 

in Lubbock, Such a system would also eliminate the possi

bility that a significant portion of the department's 

resources would be destroyed if a disaster were to strike 

the municipal parking lot. He said that almost all of the 

patrol cars parked near City Hall during the tornado 

suffered at least glass damage. Chief Alley pointed out 

that such a system had been successfully implemented in 

Indianapolis, where it resulted in a decrease in crime. 

The police chief stated that the federal government 

should take part in increasing the capability of police 
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departments to respond to natural disasters because of 

the high costs involved in meeting the technological 

needs of modern law enforcement agencies. He stated that 

although his department received only limited federal 

assistance prior to the tornado, it has since applied 

2 8 
for several grants. 

The Lubbock Police Department experienced a wide 

range of intergovernmental relations as they coordinated 

the police response to the disaster. Its contacts included 

the State Department of Public Safety, the Lubbock County 

Sheriff's Office and the National Guard, as well as 

municipal police departments from as far away as Tucumcari, 

New rflexico. The end result of their operation was that 

initial chaos, which is characteristic of every disaster 

situation, was brought under the control of the local 

government. It is extremely significant that local 

government retained control of the disaster relief 

effort, rather than allowing those who offered assistance 

to assume control of the city's recovery. The ultimate 

success of this operation proved Lubbock's definition of 

Civil Defense, that is, "local government operating in an 

emergency," was valid. 

28 Ibid. 
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The Fire Department 

The prime duty of a fire department is, of course, 

the suppression of fires, but urban fire departments often 

routinely respond to a wide range of non-fire emergencies 

such as, drownings, electrocutions, asphyxiations, and 

29 home or industrial accidents. Because firemen are 

emergency trained and possess disaster related equipment, 

they are considered a community emergency organization. 

The Lubbock Fire Department is a fully professional 

force of about 224 firemen. The Fire Department is 

headquartered at the Central Fire Station and has nine 

other stations located throughout the city. It is well 

equipped for its primary mission. The city's wide streets 

and well-spread homes do not present serious problems in 

the performance of the department's mission. The Emer

gency Operations Program assigns the Fire Department the 

secondary duties of operating the city's siren warning 

system, providing a radio communications link with the 

National Uieather Service office and making its resources 

available for rescue operations and other purposes if 

George D, Uiarheit, "Fire Departments, Operations 
During lYlajor Community Emergencies," American Behavioral 
Scientist, Vol, 13, No, 3, p, 363, 
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required. 30 

George D. Uiarheit has said that a major problem in 

non-fire disasters is avoiding tasks which limit a 

department's ability to perform its primary mission: 
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This did not appear to be a serious problem following 

the Lubbock tornado. 32 It is also questionable whether 

it would be a consideration in any severe disaster situa

tion when the community would look to all of its emergency 

organizations for whatever help was available. Form and 

30 
The disaster role of the Lubbock Fire Department in 

severe weather operations has been defined in a new 
Emergency Operations Plan which was revised in November, 
1970, but its duties remain basicly the same. City of 
Lubbock, Emergency Operations Plan (Lubbock, Texas: OCD, 
November, 1970), Part B, Annex 3, p, 1, 

31 Uiarhei t , " F i r e Departments," p. 365, 

32 
Bill Payne, Director of Civil Defense, Personal 

Interview, October, 1970, 
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Nosow gave an example of a volunteer fire department which 

assumed a wide range of tasks which were not related to 

its primary mission: 

By dawn, the Department was beginning to 
function as an organization, but it was 
directing its efforts at immediate rehabili
tation of the community. In fact, the Beecher 
Volunteer Fire Department became the focal 
symbol of community solidarity. Its rehabili
tation efforts included: maintaining a first-
aid station for community members and workers 
in the area, erecting a high tent across the 
street as a depot for clothing, cooking utensils, 
furniture, and other things that the victims 
might use, collecting money from sightseers to 
be used for relief and rehabilitation, and 
cleaning up the debris in the area. As a 
result of these activities, the reputation of 
the department in the community soared,^^ 

The Lubbock Fire Department's role in the disaster 

relief operation centered on search and rescue operations. 

During the night hours following the tornado, firemen 

worked with the police, the National Guard, and with 

fire units from other communities in search and rescue 

operations. The following morning, the fire chief 

organized a block-by-block search and rescue operation 

in the disaster area with the department's own resources 

and with vehicles from the National Guard and the city 

Parks Department, This search revealed only one body 

despite fears that there were many persons trapped in 

33. 
Uiilliam Hubert Form and Sigmond Nosow, Community 

in Disaster (New York: Charles Scribner's Sons, 1964), 
pp, 163-64, 
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damaged buildings or buried in debris. The Fire Chief 

later pointed out how important the assistance of other 

local fire departments were in these operations: 

During this same period of time. Fire Depart
ments from over 10 different towns within 
a 100 mile radius of Lubbock had responded, 
without being called, with men and equipment 
and went to work with our people in search 
and rescue operations,34 

An overall analysis of the role of the Lubbock Fire 

Department indicates that it provided a trained body of 

manpower to work with other city resources in disaster 

operations. In the absence of a threat requiring its 

normal services, it provided other needed services. Unlike 

the police, it was not faced with a need to reorder its 

priorities to cope with the disaster. The hypothetical 

problem of choosing between the primary and secondary 

mission is a false dilemma, because urban fire fighting 

is a technological task which involves the use of fire-

fighting equipment by crews of trained men. Since there 

are several shifts of crews, there will always be surplus 

of firemen available to perform other disaster tasks, 

even when all of the department's fire-fighting equipment 

is in use. 

Ui, Hershel Sharp, "A Tornado Strikes the Heart of 
lYly City," speech given to the Texas Fire Chief's Associa
tion, Ft, Uiorth, Texas, on October 26, 1970, p. 10. 
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The Role of Other Fflunicipal Departments 

All of the city's operating departments were assigned 

tasks by the Emergency Operations Plan and each of these 

departments played a role in the disaster relief effort,^^ 

lYlany of these departments had limited contact with other 

levels of government since they generally worked in their 

own areas of responsibility to restore normal operations. 

The Public Uiorks Department, for example, initially 

worked to clear the streets of debris with the help of 

crews and equipment from the county and the state. After 

four days, however, the Corps of Engineers took over the 

task and the Public Uiorks Department returned to its 

normal tasks, such as, street maintenance, sanitation, 

and operation of the water and sewer systems, all of which 

had been affected by the tornado. 

The Legal Department was responsible for coordinating 

the removal of debris from private lands by the Corps of 

Engineers, a task which involved taking applications 

and obtaining releases so that the work could proceed. 

There was also a great degree of cooperation between 

the city and the various public utilities which were working 

to restore services in the city, but these contacts are 

beyond the scope of this study. The total response of 

35 
For a department by department description of the 

disaster relief role of the various city agencies see. 
Cranberry, "Report," 
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all the city's agencies allowed the rapid restoration 

of services to the citizens. 

Except in the two hardest hit neighborhoods, Guadalupe 

and the Country Club addition, the normal flow of all 

services was restored within three days to most undamaged 

businesses and residential units, lYlost of the families in 

the hardest hit areas were relocated in temporary housing 

made available under the Disaster Relief Act of 1969. 

About 700 families were relocated in vacant FHA and VA 

homes under liberal terms which included provision for 

three months' occupancy without payment of any rent and 

payments of S45,00 to $60,00 per month for rent thereafter. 

Extensive private relief efforts provided many needy 

families with clothing, household goods, and other replace

ments for belongings lost in the tornado, so that much 

of the hardship caused by the tornado was mitigated 

within a short period. 

Outside Assistance 

In any major urban disaster, outside help becomes a 

critical necessity if the flow of municipal services is 

to be restored as soon as possible. Local governments 

generally look to three sources of assistance to supplement 

their own resources: other governmental agencies, usually 

at the state or national level, quasi-governmental or 

private relief agencies and the private sector, including 
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business organizations and the general public. 

The Role of State Agencies 

In Texas, assistance available from the state govern

ment is generally limited to aid in kind during the imme

diate post-impact period. The Texas Civil Protection Act 

of 1951 made the Governor responsible for the organization 

and coordination of a program of civil defense and disaster 

relief adequate to protect life and property in case of 

36 
national disaster or enemy attack. This responsibility 

has been delegated to the Division of Defense and Disaster 

Relief within the Texas Department of Public Safety, This 

division is not a separate agency in terms of possessing 

its own disaster relevant resources, but is a coordinating 

mechanism for mobilizing the entire resources of the state 

in case of disaster, A Division of Defense and Disaster 

Relief Coordinator is assigned to each of the six Depart

ment of Public Safety regions to assist local governments 

in planning matters. Illustration Number 5 depicts the 

Department of Public Safety regional boundaries and district 

lines. Each district also has a disaster committee which 

is composed of officials from the local offices of state 

agencies possessing disaster relevant resources, such as. 

36 
Texas, "Texas Civil Protection Act of 1951," 

Vernon's Annotated Civil Statute, Vol, 19, Art, 6889-5, 
Sec. 2. 
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the Highway Patrol, the State Highway Department, and 

the State Health Department. The Chairman of the Dis

trict 5A Disaster Committee, Captain Carpenter, said 

that the purpose of this committee is to mobilize all 

local resources in the event of a disaster and then to 

act as a communications channel to request aid from the 

Division of Defense and Disaster Relief at Austin should 

37 local resources prove inadequate. Captain Carpenter 

said that in case of a major disaster, the Division of 

Defense and Disaster Relief will take over coordination 

of the relief operation directly, but that during the 

immediate post-impact phase, the District Committee 

is supposed to act as the state coordinating body. 

Captain Carpenter felt that the biggest problem 

during the Lubbock tornado relief operation was the 

loss of communications capability, which the city 

experienced during the first several hours following 

the impact of the tornado. Radio communications at the 

Lubbock Regional Office of the Department of Public 

Safety were also interrupted when an antenna was blown 

down. This lack of communications prevented rapid 

assessment of the damage and delayed the coordination 

37 
Captain Ferman Carpenter, Commander of the Highway 

Patrol, Region 5, Texas Department of Public Safety, 
Lubbock, Texas, Personal Interview, (Ylarch, 1971, 
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of the relief effort several hours. Carpenter stated 

that the Lubbock Regional Office of the Department of 

Public Safety notified the State Capital shortly after 

the tornado struck and that the state EOC, which is 

located below the Department of Public Safety Headquarters 

building in Austin, was activated. Regional state 

officials forwarded requests for assistance, which 

could not be met locally, to the center where the State 

Defense and Disaster Relief Council, which is composed 

of representatives of state agencies and federal liaison 

personnel, allocated available resources to combat the 

disaster, 

Uihile the State of Texas does not provide cash grants 

to its political subdivisions for disaster relief, it 

makes significant contributions of manpower and equipment 

for immediate post impact relief activities. State 

assistance to Lubbock consisted mainly of a contribution 

in manpower and equipment, which was supplied by approxi

mately 430 National Guard troops, 150 uniformed Department 

of Public Safety personnel, and 175 employees of the State 

Highway Department, Colonel Desse Uiard, Resources lYlanage-

ment Officer of the Division of Defense and Disaster 

Relief, said that it is difficult to place a monetary 

value on the state contribution because the state does 

not expend any additional money as a result of disaster 
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relief operations. This is because the National Guard is 

paid from previously appropriated training funds and 

because there is no provision for paying overtime to state 

38 
employees. Thus, disaster relief operations are handled 

by the state solely by diverting existing resources. 

The second phase of the state's role in disaster 

relief is that it provides the official channel of communi

cation with the federal disaster relief apparatus. Under 

Public Law 81-875, federal assistance must be requested by 

the governor of the state on behalf of local government. 

In reality, the Division of Defense and Disaster Relief 

acts as an intermediary between local and federal agencies 

in the matter of federal aid. After an area has been 

declared eligible for federal assistance, the local 

government sends its claims to Austin, where they are 

reviewed and forwarded to the Office of Emergency Prepared

ness regional office at Denton, Texas, Any federal assist

ance which is approved comes back to the state and is 

passed on to the local governmental unit in the form of 

a state check. This procedure was written into the state 

law in 1953 in order to clarify the procedures for the 

acceptance of outside aid by political subdivisions of 

the state. 

38 
Colonel Desse Uiard, Resources Management Officer, 

Division of Defense and Disaster Relief, Texas Department 
of Public Safety, Austin, Texas, Telephone Interview, 
April, 1971, 
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During 1970 the Division of Defense and Disaster 

Relief administered claims for federal assistance total

ing over $11,000,000,00 on behalf of eleven counties, 

twenty-three cities, and twenty-five other units of local 

government in three major disaster situations. These 

claims were for the San lYlarcos flood, $116,027.00; the 

Lubbock and High Plains tornadoes, $3,283,222,00; and 

Hurricane Delia, $7,807,097,00.^^ 

The chairman of the District 5A State Civil Defense 

and Disaster Committee, Captain Carpenter, stated that the 

overall disaster relief operation during the Lubbock tor

nado went very smoothly. He noted, however, that there 

were a few minor procedural problems involved in request

ing outside assistance; for example, local officials 

sometimes bypassed the Department of Public Safety in 

requesting outside aid. He stated that local officials 

should request aid through local Department of Public 

Safety channels because state officials at Austin require 

district and regional Department of Public Safety officials 

to evaluate the adequacy of local resources before commit

ting additional state resources or requesting federal 

assistance in a disaster relief operation. Carpenter 

said that while Lubbock had workable emergency operations 

39. 
Texas, Department of Public Safety, Division of 

Defense and Disaster Relief, Texas Defense Digest, Vol, 
19, No, 2 (February-IYlarch, 1971), p. 9. 



57 

plans, many units of local government do not. He mentioned, 

however, that significant progress in emergency planning 

had been made by local governments in the Region 5 area 

since the Lubbock tornado. 40 

Other Sources of Outside Assistance 

Assistance was also received from a number of federal 

agencies during the post impact phase. Fourth Army Head

quarters provided two helicopters so that damage could be 

assessed from the air by government officials, 

Reese Air Force Base, which is located about ten 

miles west of the city, provided relief supplies and 

equipment, and many Air Force personnel acted as volunteer 

41 relief workers. 

After President Nixon declared Lubbock a major disaster 

area on lYlay 13, 1970, all forms of federal assistance 

were coordinated by the Office of Emergency Preparedness 

from its disaster center. This procedure streamlined 

the relations between the city and the numerous federal 

agencies which provided relief. 

Lubbock County provided limited assistance in the 

areas of law enforcement and debris clearance, A number 

of surrounding communities also provided various forms of 

40 Carpenter, Interview, April, 1971. 

"Acts of fYIercy from Reese Uncounted After Storm," 
Lubbock Avalanche-Dournal. lYlay 25, 1970, p. A-11. 
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help to the city. 

The combination of outside assistance and local 

resources was adequate to meet all the disaster caused 

needs of Lubbock during the initial phases of the relief 

operation. 

An Analysis of the Utilization 
of Outside Assistance 

One of the most unique features of the outside 

aid picture is that in every case this aid was fully 

coordinated and/or integrated with the city's own 

emergency resources and controlled from the Emergency 

Operations Center, The National Guard troops, for 

example, were utilized to assist the police in traffic 

control and security and to augment Fire Department 

personnel in search and rescue operations. They did 

not decide on their own initiative which services they 

should perform, but those decisions were made by city 

officials. This was unique because in many past disaster 

situations, local government has failed to function. 

Form and Nosow reported in their analysis of the Flint-

Beecher tornado how the lYlichigan State Police became the 

key disaster coordinating agency after civilian authorities 

failed to assume this role: 

At midnight, the Governor named the State 
Police as the formal authority in the area 
and placed the National Guard under its 
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direction, , . . By 2 A,IY1. full recognition 
of State Police Control was acknowledged 
by all other agencies. State and local 
governmental and organizational officials 
gathered at disaster headquarters either 
to receive or give orders,^2 

Hoore also cited a similar situation in which the 

civilian authorities of Uiaco, Texas, asked the Air Force 

to take complete control of a disaster relief operation. 

Lacking authority for such an action. Air Force officers 

drew up an operations plan which assigned various tasks 

to appropriate civilian officials and this solved the 

problem. 

In Lubbock, local government accepted considerable 

help from outside sources, but it still managed to main

tain control of the disaster relief effort. This allowed 

local officials who knew Lubbock intimately to set 

priorities in the relief effort. As a result, the 

citizens of Lubbock benefited from relief received from 

all sectors of government, while their interests were 

protected by their own elected officials. 

42 Form and Nosow, Disaster, pp. 141-42, 
/ 1 

Harry Estill lYloore, Tornadoes Over Texas: A Study 
of UJaco and San Anqelo in Disaster (Austin; University 
of Texas Press, 1958), p, 15. 



CHAPTER IV 

RECOVERY PHASE OF DISASTER RELIEF 

It is often hard to separate the immediate relief 

activity from recovery-related activities. In a major 

disaster, however, one of the first milestones is a 

Presidential Declaration of a major disaster in accord

ance with Public Law 81-875. President Nixon declared 

Lubbock a major disaster area on May 13, 1970. 

The Role of the Office of Emergency 

Preparedness 

The Office of Emergency Preparedness (OEP) is the 

executive agency which administers the federal disaster 

relief program, OEP maintains eight regional offices 

throughout the United States which provide disaster 

services to state and local governments. These regional 

offices are co-located with the Department of the Army's 
Office of Civil Defense Regions, but since 1963, OEP's 

activities have been administratively separate from 

President Nixon's declaration also included nine 
other Texas counties which had suffered tornado damage 
on April 17, 1970, and the San lYlorcos, Texas, area which 
suffered flood damage during the same period of time, 
"Nixon Acts to Provide Aid: City Declared Disaster Area," 
Lubbock Avalanche-Dournal, lYIay 13, 1970, p. A-1, 

60 
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Civil Defense functions. 

The main task of OEP is bringing together available 

resources from the more than twenty federal agencies 

which have disaster responsibilities under 100 different 
3 

programs. In Lubbock OEP used the concept of "one-stop 

service" for the first time in providing disaster 

assistance. Under this concept individual disaster 

victims could go to the federal disaster relief center, 

which had been set up in a vacant office building, and 

receive advice and assistance from several federal agencies 

simultaneously, as well as from Red Cross officials who 

monitored the relief available from private sources. 

Under the Disaster Relief Act of 1969 or their own 

statutory authorities, the Small Business Administration, 

the Farmers Home Loan Administration, the Corps of Engi

neers, the Veterans Administration, the Office of Education, 

the Defense Electric Power Administration, the Fourth Army, 

and the Office of Economic Opportunity, all can provide 

Executive Office of the President, Office of Emer
gency Preparedness, Federal Disaster Assistance Handbook 
for Government Officials (Uiashington, D. C. : Government 
Printing Office, 1969). 

3 
U.S, Congress, House, Committee on Public Uiorks, 

Disaster Assistance Legislation, Hearings, before a sub
committee of the Committee on Public Uiorks, House of 
Representatives on H.R, 17518 and Related Bills, 91st 
Cong,, 2nd sees,, 1970, pp, 27-8, 

^Ibid,, p, 30 
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assistance to individual disaster victims,^ The concept 

of "one-stop service" is of great value to local govern

ment because it streamlines the intergovernmental relations 

in obtaining federal assistance. In a disaster situation, 

local officials are often pressed for time and the neces

sity to deal with a large number of federal agencies to 

determine what aid is available for each one, presents a 

severe administrative problem. This was not a problem in 

Lubbock, however. lYlr. Uiilliam R, Blackwell, the Lubbock 

City lYlanager, provided the following evaluation of OEP's 

"one-stop service" following the Lubbock tornado: 

Uie learned a great deal in 
experience about the team app 
coordinating role, and the "o 
idea that was first employed 
agency in the Lubbock Operati 
the key points that contribut 
success of the "one-stop cent 
team approach were: (l) a si 
agency, the Office of Emergen 
was responsible for coordinat 
of all agencies; (2) all Fade 
were housed at one location w 
departmental problems could b 
without delay , , . and witho 
between agencies being permit 
(3) status reports and intern 
cations flowed freely between 
City of Lubbock; resources of 
agencies were coordinated and 
by OEP and the City lYlanager's 
nated and communicated the ne 
assistance to OEP; and (4) OE 
other Federal agencies were o 

our disaster 
roach, the 
ne—stop center" 
by a Federal 
ons. Perhaps 
ed most to the 
er" and the 
ngle Federal 
cy Preparedness, 
ing the efforts 
ral agencies 
here inter-
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ted to deve 
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communicat 
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eds for 
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e 
1 
ed 
di-

^The Disaster Relief Act of 1969, Public Law 91-79 
(83 Stat. 125), October 1, 1969, 
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in Lubbock, Texas, to get a first-hand view 
of the problems.6 

The City lYlanager's only reservation concerning the role 

of the federal government during the Lubbock disaster 

was that he was not able to find the same degree of 

cooperation and coordination in everyday federal pro-

7 grams. 

Rebuilding of Public Facilities 

As was previously mentioned, municipal facilities 

were particularly hard hit by the Lubbock tornado. The 

city, however, made excellent progress in restoring 

its damaged facilities. During the early phase of the 

recovery operation there was some uncertainty as to 

what amount of aid would be forth coming from the 

federal government. lYlayor Cranberry made the following 

statement concerning this uncertainty during the early 

phase of the recovery operation: 

Public Law 875 provides national relief to 
public entities, state or political subdivi
sions. The initial intent of the law was to 
provide emergency repair and temporary replace
ment for facilities. This is a very narrow 
interpretation, as a city can get back in 

Uiilliam R, Blackwell, City lYlanager, Lubbock, Texas, 
"Federal Coordination, Uiho Needs It?" Speech delivered 
to the Bureau of Outdoor Recreation Meeting at Denver, 
Colorado, Danuary 7, 1971, (Typewritten,) 

"̂ Uiilliam R. Blackwell, City lYlanager, Lubbock, Texas, 
Personal Interview, lYlarch, 1971, 
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business with a few sheets of plywood and some 
tar paper on the roof. But it would be a long 
way from being restored. So even within that 
framework, this agency gives a lot of discre
tion to the Regional Directors, in deciding if 
they will go along with the cities in repairing 
the facilities back to the condition which 
existed. The City of Lubbock does not know, 
nor will it until about a year from now, how 
much will be reimbursed,^ 

The job of preparing the city's application for federal 

assistance was assigned to the Finance Department, The 

Director of Finance, Sterling K, lYliller, and his staff, 

originated a unique accounting procedure for keeping 

track of all recovery-related expenditures made by the 

various city departments. This involved the use of a 

general work order for all tornado expenses. This work 

order was assigned an easy to remember number, GUiO-4000, 

and instructions were circulated to all city employees 

concerning the nature of expenditures eligible for 

federal reimbursement, and directions for documenting 

these expenditures. The Finance Department's internal 

auditor was assigned the job of monitoring the grants 

requested under the federal disaster program. This 

involved comparing all the items submitted under General 

Uiork Order 4000 with the damage estimates made by federal 

inspectors on OEP forms 164, Had the normal accounting 

Q 

Dames H, Cranberry, lYlayor, City of Lubbock, Texas, 
"A Report on The Lubbock Tornado," Lubbock, Texas, 
October 14, 1970, (lYlimeographed. ) 
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procedures been followed for disaster-related expenses, 

proper documentation of the city's claims for federal 

assistance would have been an extremely difficult job 

since these expenditures would have been buried among 

the routine expenditures of the city's departments and 

Q 

hundreds of individual work orders. 

GEP regulations require that all disaster recovery 

work for which federal funding is used must be completed 

within one year after the disaster. The City of Lubbock 

managed to complete the rebuilding of all its municipal 

facilities within this deadline except for two small 

projects, a traffic-signal improvement program and the 

replacement of airport buildings, both of which should 

be eligible for extensions. 

Lubbock, One Year Later 

Although scars of the tornado will remain in the 

city for many years to come, Lubbock has made an amazing 

recovery since the disaster struck. Perhaps the most 

significant occurrence in the city has been a shift in 

the attitude of both the citizen and the local officials 

towards the role of the federal government in providing 

aid to urban areas. In the three years which preceded 

the tornado, the city accepted assistance under only five 

Sterling K, lYliller, Director of Finance, City of 
Lubbock, Texas, Personal Interview, March, 1971, 
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federal programs totaling less than $2^ million. Most 

of these programs involved small sums for projects, such 

as, parkland acquisition, health programs, the purchase 

of library books, and sewage treatment. The only sizable 

grant involved improvement of airport runway facilities 

for whidh a little over $1 million was received in 1969. 

The City Manager and his staff had frequently 

proposed that the city make greater use of available 

federal grants-in-aid but several City Council members 

who reflected the general attitude of the public, opposed 

accepting federal assistance on the grounds that the 

city should maintain its independence. Since the tornado, 

however, the city has applied for federal assistance in 

over a dozen programs. The changed public attitude 

toward federal assistance was demonstrated by the passage 

of a $13,6 million Disaster Recovery Bond Package in 

August of 1970. Included in the package were urban 

renewal, neighborhood development, a recreation program, 

and a number of other programs designed to help the city 

rebuild its stricken areas. It was estimated that the 

$13,6 million investment would bring $36,8 million in 

federal and state funds into the city, thus providing 

10 Miller, Interview, March, 1971. 



67 

over $50 million for the recovery effort. 

Rebuilding in the private sector has been accomplished 

fairly rapidly in all areas of the city, except for two 

residential areas, the Guadalupe and Country Club neighbor

hoods, which were all but wiped out by the tornado. The 

city estimates that the net loss of taxable property in 

the city will be approximately $17 million, which will 

result in an assessed valuations loss of about $10 million. 

However, the Tax Assessor's Office is of the opinion that 

additions to the tax roles, resulting from new construction, 

will more than offset this loss. The city also estimated 

that approximately $100 million in insurance payments had 

12 
been received by property owners in the city, 

Uihile it is still too early to determine the long 

range effects of the tornado on the city, it is apparent 

that if all the recovery programs currently pending are 

successfully completed, the city may succeed in improving 

its pre-disaster condition significantly. Table I shows 

some of the recovery projects which the city has initiated 

with federal assistance since the tornado. 

"Others Ready Aid in Recovery Move," Lubbock* 
Avalanche-Dournal, August 3, 1970, p. A-10. 

12 
Sterling K, Miller, Director of Finance, City of 

Lubbock, Texas, "The Lubbock Tornado: City of Lubbock 
Financial Implications," Lubbock, Texas, March, 1971, 
(Typewritten, ) 
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FEDERALLY FUNDED PRODECTS 
IN LUBBOCK, MARCH, 1971 

68 

Project Federal Share City Share 

Memorial Civic Center 

Regional Airport Facility 

Neighborhood Development 

Community Renewal 

Urban Planning Program. 

Project Main Stream 

Housing Counseling 

Youth Summer Recreation 

Uiater System Improvement 

Air Pollution Lab 

Mass Transportation Study 

Economic Development 

10,916,091,00 

6,345,000.00 

3,705,000,00 

138,000.00 

40,000,00 

331,100,00 

162,380,00 

48,000.00 

990,000.00 

38,000,00 

32,000.00 

100,000,00 

,10,043,046,00 

14,000,000,00 

1,035,000.00 

69,227.00 

13,000.00 

1,010,000.00 

16,000.00 

Source: Sterling K. Miller, Director of Finance, City 
of Lubbock, Lubbock, Texas, Personal Interview, 
March, 1971, 

Unfortunately, there is no program which can mitigate 

the suffering of the numerous families which experienced 

personal losses as a result of the tornado, but through 

a coordinated disaster relief program local government 

can effectively relieve collective stress situations 

in urban areas with the help of all levels of government. 



CHAPTER V 

THE ROLE OF TUiO PRIVATE AGENCIES 

The varied nature of intergovernmental relations was 

demonstrated in Lubbock by the roles played by two private 

agencies in the recovery effort. The first is the Red 

Cross, a quasi-governmental agency which worked with the 

city government in accordance with a written memorandum 

of understanding which designates it as an official relief 

agency for disaster situations. The second is Mi-Casita, 

a private agency which received a federal grant to assist 

victims in relocating following the tornado by providing 

counseling services to displaced families. Both of these 

agencies acted as intermediaries between the federal and 

local levels of government in various ways, thus contribut

ing to the coordinated intergovernmental recovery effort. 

The American Red Cross 

For over a century the Red Cross has been active in 

relieving the suffering caused by war and natural dis

asters. Since 1900 it has acted in this capacity as a 

quasi-official agency of the federal government under 

congressional charter. The Red Cross has defined its 

Charles Hurd provides an interesting review of 
these activities in The Compact History of the American 
Red Cross (New York: Hawthorn Books, Incorporated, 1959) 

69 
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mission in the following terms: 
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and locally the American Red Cross 
d by volunteers, most of its duties 
med by volunteers and it is financed 
ry contributions.^ 

The organizational structure and aims of the American 

Red Cross are spelled out in its current congressional 

3 

charter which was enacted in 1905. Congress also pro

vided for a measure of federal control in the operation 

of the Red Cross by requiring annual reports to include 

federal audits of finances on Red Cross activities and by 

providing for governmental representation in its govern

ing body. Under the law, the Red Cross is governed by a 

board of fifty men, eight of whom, including the chairman, 

are appointed by the President, The other seven governors 

American National Red Cross, "Disaster Action," ARC 
Pubn, No, 1591 (Uiashington, D,C,, American Red Cross, 
19669), p, 10, 

3 
An Act to Incorporate the American National Red 

Cross, Public Law 58-4 (33 Stat, 599), Danuary 5, 1905, 
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appointed by the President are required to be officials 

of departments and agencies whose "positions and interests 

are such as to qualify them to contribute towards the 

accomplishment of Red Cross programs and objectives,"^ 

In 1970, for example, the presidential appointments 

consisted of the Secretaries of Labor and Health, Educa

tion and Uielfare as well as Undersecretaries of State 

and Treasury and three officials of the Department of 
5 

Defense, The remainder of the board consists of thirty 

governors elected by the local chapters and twelve-at-

large governors chosen by the board itself. 

Red Cross Disaster Services 

Under its charter, the Red Cross must respond to a 

wide range of disasters, from fires destroying a single 

home to hurricanes which devastate areas in several states 

simultaneously. In the fiscal year 1970, for example, 

21,100 disaster situations affecting 74,600 families were 

reported. Total Red Cross disaster relief expenditures 

for this period exceeded $32,000,000. It is not necessary 

I bid,, Section 5 (a). 

5 
American National Red Cross, Annual Report for the 

Year Ended Dune 30, 1970, ARC Pubn, No. 501 (Uiashington, 
D,C,: American Red Cross, 1970), p, 32, 

^Ibid,, p. 29, 
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that a disaster involve five families before the Red Cross 

will provide assistance; it will assist in any disaster 

situation where it is needed, but for its own administra

tive purposes it maintains special statistics on those 
7 

disasters involving five or more families. 

An analysis of Red Cross disaster relief operations 

for 1970 involving five or more families, as shown in 

Table 2, reveals that while only 688 of these disasters 

were reported during the fiscal year, they accounted for 

over 58 per cent of the total number of families aided. 

On the other hand, it is evident—as E. R. Stoddard 

noted—that the Red Cross must make vast expenditures 

for relief in small unsensational disasters, while being 

faced with a need to raise funds for all its disaster 

activities on the basis of its work in a few sensational 
Q 

disasters. This practical requirement to initiate fund 

drives upon the occurrence of a disaster might have been 

the cause of the many unfounded but frequent claims that 

the Red Cross sought repayment for its disaster activities 

in a community. In recent literature, however, this has 

A. Ui. Voight, Executive Director, Lubbock County 
Chapter, American Red Cross, Lubbock, Texas, Personal 
Interview, February, 1971. 

g 
Ellwyn R. Stoddard, "Some Latent Consequences of 

Bureaucratic Efficiency in Disaster Relief," Human Organi
zation, Vol. 28, No. 3 (Fall, 1969), p. 187, 
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ceased to appear as a problem, perhaps because of a de-

emphasis on this type of fund raising. 

Because of its quasi-governmental character and because 

of its wide-ranging responsibilities, the Red Cross must 

operate in an efficient administrative manner. Thus, 

it must verify a victim's need before it can provide relief. 

This requirement, which private relief agencies need not 

observe, has caused some criticism of the Red Cross by 

the public. E, R. Stoddard has concluded that the require

ment for efficiency results in a negative evaluation of 

the organization by recipients of aid. 

Crane pointed out, over ten years ago, that some of 

the unjust criticisms leveled at the Red Cross might have 

been due to the fact that the organization had under-

emphasized the role it played in the restoration and 

rehabilitation phase of disaster relief. In recent public 

relations efforts, the Red Cross has pointed out that only 

about 10 per cent of its total disaster relief goes for 

mass care which includes shelter, food, clothing, and 

emergency medical care, while over 82 per cent of its 

disaster expenditures are for permanent rehabilitation in 

the form of aid to restore housing, replace furnishings. 

Voight, Interview, February, 1971. 

Stoddard, "Latent Consequences," p, 187, 
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and assist victims with those disaster-caused needs that 

are beyond their own resources. Included in the latter 

type of aid are extended medical treatment and replacement 

of tools or equipment necessary to gain a livelihood, "'••'• 

The Lubbock County Chapter 

The Lubbock County chapter of the Red Cross consists 

of about 600 volunteer workers and three professional 

staff members. The Executive Director, A, Ui. Voight, a 

paid professional, is responsible for the day-to-day 

administration of the chapter's activities, while the 

chapter Chairman, Floyd Stumbo, is an elected volunteer. 

Initial chapter reaction to the tornado of lYIay 11, 

1970, was extremely rapid, Uiithin fifteen minutes after 

the tornado struck. Red Cross volunteers were manning 

emergency facilities ready to aid in the rescue, shelter

ing, and feeding of victims. The provision of emergency 

first aid services was typical of the role of the Red 

Cross in the first phase of the Lubbock disaster. Uiithin 

three hours after the disaster occurred, all seven of the 

chapter's first aid units were functioning. Both mobile 

units and a fixed-medical-aid station at the Lubbock 

lYlunicipal Auditorium were employed to supplement the 

American National Red Cross, "Disaster Services," 
ARC Pamphlet No. 1157 (Uiashington, D.C: American Red 
Cross, April, 1969). 
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e 

normal hospital facilities available in the community. 

A comprehensive report of the medical aid rendered by th 

Red Cross at the Lubbock Municipal Auditorium was prepared 

by the chapter medical advisor. Dr. C. Basil lYIoss, con

cerning the injuries of the 587 persons who received 

treatment at the station. 12 

The Lubbock chapter spent three quarters of a million 

dollars for tornado relief in Lubbock, as shown in Table 3. 

About 14 per cent of these funds were raised locally while 

the balance, $646,696 was provided by the National Head

quarters, It is evident from this table that most of the 

Red Cross expenditures were recovery related rather than 

for immediate post impact relief operations. Perhaps the 

most important factor in understanding the role of the Red 

Cross in the recovery phase of disaster relief is the 

nature of its casework with individual families. 

Typically, Red Cross casework begins with a formal 

application for disaster assistance from a family. A 

caseworker gathers information from the family concerning 

the extent of its losses and the nature and extent of its 

resources, along with a statement of immediate needs for 

food, clothing, and maintenance. These immediate needs 

C, Basil lYloss, "Report of Red Cross (Yledical Aid 
Administered at the Lubbock lYlunicipal Auditorium," Lubbock, 
Texas, lYlay, 1970, (lYlimeographed,) 
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are covered by Red Cross cash grants that the family can 

use to purchase food, buy a supply of clothing and locate 

a furnished apartment, 

TABLE 3 

RED CROSS EXPENDITURES: LUBBOCK TORNADO 

I tem Amount 

lYlass Care 

Food, Clothing, and 
lYlaintenance 

Building and Repair 

Household Furnishings 

(Yledical and Nursing 

Occupational Supplies 

Administration, Casework, 
Uielfare Inquiries, 
Transportation, and 
Salaries 

Deferred Cases 

Contingencies 

Total 

44,125,89 

125,140.43 

158,273,03 

177,595,16 

38,312,52 

7,166,15 

136,000.00 

20,000.00 

44,000,00 

$750,000,00 

Source: A, Ui. Voight, Executive Director, Lubbock 
County Chapter, American Red Cross, Lubbock, 
Texas, Personal Interview, February, 1970. 

Additional immediate help may also be provided by local 

church or private relief organizations with whom the Red 

Cross has working agreements to prevent duplication of 



78 

effort. In Lubbock, The Seven Day Adventist Church pro

vided initial issues of clothing on a very efficient 

basis because it maintains stocks of repaired and 

laundered clothing carefully sized to permit rapid dis

tribution tb needy disaster victims. After the initial 

needs have been met, the caseworker will determine what 

long-term recovery needs are beyond the resources of the 

family by analyzing financial data provided by the family 

and considering insurance proceeds and other aid availalbe 

to the family. Coordination with appropriate agencies 

involved in disaster relief assures maximum benefits 

being awarded. For example, while the Red Cross does 

make outright grants for home repair or complete rebuilding, 

it may be more beneficial to secure low interest government 

loans for this purpose since, under a grant, repairs can 

only be made to restore the victim's hime to pre-disaster 

condition. In some cases, it may be desirable to improve 

on the pre-disaster condition of a family's housing by 

rebuilding entirely. During the Lubbock disaster, loan 

officials of the Small Business Administration were housed 

in the local Red Cross Chapter office to provide advice 

and assistance in such matters, 

A unique instance of intergovernmental cooperation 

was the Lubbock Red Cross Chapter's coordination of its 

disaster relief operations with an urban renewal program 
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in the stricken area sponsored by federal and municipal 

agencies. As an example of this, lYIr. Voight cited the 

case of a family which suffered near total loss of their 

home, which was located in one of the most heavily damaged 

areas of the city. This area was subsequently selected 

for urban renewal and the family was able to sell their 

damaged home, which had been located on a sub-standard 

sized lot, to the city and to purchase a new standard 

sized lot in the same area. They were then eligible 

for the maximum urban renewal re-location grant of 

$5,000,00, The cost of rebuilding a home to fit their 

needs, however, was approximately $7,000.00. Since they 

had lost all their other assets in the tornado, the Red 

Cross made available a Si,800.00 disaster relief grant, 

which enabled the family to rebuild their home. Approxi

mately twenty-two families in the urban renewal area 

received grants of this type from the Red Cross to supple

ment their own resources and urban renewal grants, thus 

enabling them to rebuild their homes. 

Another type of Red Cross aid, which dramatizes the 

importance that the Red Cross places on permanent recovery, 

is the replacement of occupational supplies and equipment. 

Under this category, grants are made to enable victims 

to replace disaster-destroyed means of earning a liveli

hood, such as the tools and test equipment used by a 
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self-employed television repairman. In those cases where 

victims can no longer engage in their old occupations due 

to permanent disability, a program of vocational rehabili

tation will often be arranged by the Red Cross, in con

junction with other agencies such as the Texas Rehabili

tation Commission, The maximum grant made to an individual 

family by the Lubbock Chapter was $10,735,00, and it 

involved the rehabilitation of a family in which the 

father was killed and the mother permanently disabled. 

In this case, the woman is currently receiving medical 

aid and training through the Texas Rehabilitation Commis

sion, while the bulk of the Red Cross grant went towards 

rebuilding her home and meeting the immediate needs of the 

« ., 13 
family. 

The end result of Red Cross disaster activities was 

a well—rounded program of coordinated assistance which 

restored many individual families to a level within reach 

of their pre-disaster standard of living. lYlr. Voight 

advised that no serious problems arose during the adminis

tration of disaster aid in Lubbock, No complaints of 

discrimination have arisen from the Lubbock operation. 

He was unable to provide any information concerning the 

ethnic background of the recipients of the Red Cross aid 

since the Red Cross does not record race or national 

13 Voight, Interview, February, 1971, 
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origin in its disaster relief records,^^^ 

The only suggestion for the future that lYlr, Voight 

has is to expand the coordinating role of the Red Cross 

among volunteer organizations. This procedure, which 

worked well in Lubbock, Texas, allows maximum use of 

private resources to supplement those of government. 

In this regard he indicated that the provisions of the 

Disaster Relief Act of 1970, calling for direction of 

private relief agencies by the federal coordinations 

officer of the Office of Emergency Preparedness, might 

create some problems because of the "mixture" of highly 

paid bureaucrats and unpaid volunteers. Volunteers, 

to be effective over any extended period, must feel that 

their efforts are essential and not duplicative of 

resources that can be provided by the government. Also, 

volunteer groups, including the Red Cross, function on 

locally generated funds and are expected to maintain 

local control over the expenditure of the resources. 

As such, they would be wary of any type of federal coordi

nation which would remove the setting of priorities from 

local hands. 

14 Ibid, 

^^The Disaster Relief Act of 1970, Public Law 91-606 
(84 Stat, 1744), December 31, 1970. 
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lYIi-Casita 

The lYli-Casita Home Counseling Service is a private 

management organization which was organized at the request 

of the Roman Catholic Archdiocese of Amarillo, Texas, to 

provide counseling services to low income families partici

pating in a home-ownership program. This original program 

involved the purchase of seventy-five homes in the Lubbock 

area by the Panhandle and South Plains Development Corpo

ration, which is directed by the Archdiocese of Amarillo, 

under the provisions of Section 235 of the National 

Housing Act of 1968, This program is designed to enable 

low-income families, who could not normally meet the 

credit requirements of the Federal Housing Administration, 

to purchase homes through the Panhandle and South Plains 

Development Corporation, During the first year, a low 

income family makes the payments to the development 

corporation and receives financial counseling so that 

they will be able to accept the responsibility of home 

ownership at the end of this period. If it is determined 

that the family will be able to manage their financial 

affairs and be able to meet the mortgage payments, the 

Corporation will transfer the house to the family under 

a regular Federal Housing Administration loan with a local 

bank 

As a result of the tornado of lYlay 11, 1970, approxi

mately 780 families received temporary housing under the 
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Federal Disaster Relief Act of 1969,•'"̂  lYlost of these 

families were housed in vacant homes owned by the Federal 

Housing Administration and the Veterans Administration in 

East Lubbock, For many of the poorer families, the 

temporary housing which they received was superior to 

the homes which they had lost in the tornado. The Office 

of Emergency Preparedness arranged for the City of Lubbock 

to receive a $160,000.00 grant from the Department of 

Housing and Urban Development in order to provide counsel

ing for families displaced by the tornado. The purpose 

of this counseling was to enable low income families 

to find the best possible solution in seeking permanent 

housing. 

On July 2, 1970, the City Council awarded this 

grant to lYli-Casita on a contract basis, based on lYli-Casita's 

17 previous experience in family home counseling. 

The program is monitored by the city's Director of 

Public Services, who also serves as an ex officio member 

of the seven-member board which the City Council appointed 

to oversee the counseling service. The administration 

procedures involved in funding the counseling service 

are quite complicated, lYli-Casita submits its budgets to 

•̂ T̂he Disaster Relief Act of 1969, Public Law 91-79 
(83 Stat. 125), October 1, 1969. 

17 
"Counseling Service Contract Awarded," Lubbock 

Avalanche-Journal, July 2, 1970, p, A-1, 
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the City of Lubbock which, in turn, submits the requests 

for funds to the Federal Housing Administration, the 

Department of Housing and Urban Development and, finally, 

the Office of Emergency Preparedness, 

lYlr, Jack lYlcGraw, the Executive Director of (Yli-Casita, 

stated that the organization employed as many as ninety-

six staff workers at the height of the tornado relief 

1 8 
operation. He said that about fifty of these employees 

were hired under a Neighborhood Youth Corps program and 

that his permanent staff has averaged about twenty members. 

He said that total funding will probably only be around 

$120,000.00 since not all of the money originally authorized 

has been made available. TflcGraw stated that lYli-Casita 

recorded 49,000 contacts in the period between the 

tornado and lYlarch, 1971. At the end of April, 1971, 

approximately 360 families were still living in temporary 

housing; 145 families had purchased either FHA or VA 

homes; 22 families had rebuilt homes in the Guadalupe 

Urban Renewal area; and approximately 100 families had 

left Lubbock permanently. The remainder of the 780 

families were financially self-sufficient and relocated 

or rebuilt their homes in other areas of the city. 

18 
Jack lYlcGraw, Executive Director, lYli-Casita Home 

Counseling Service, Lubbock, Texas, Personal Interview, 
April, 1971, 
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lYlcGraw stated that when the current contract with OEP 

expires, at the end of lYlay, 1971, lYIi-Casita will continue 

to work in the area of home counseling through a number 

of federally sponsored projects being administered by 

the Panhandle and South Plains Development Corporation. 

Included in these projects are the original home ownership 

program, a rental housing project and, hopefully, a similar 

project for public housing. 

lYli-Casita's Director of Housing and Social Action, 

Sister Regina E, Foppe, suggested that there was one prob

lem in the temporary housing program for disaster victims 

under the Disaster Relief Act of 1969, 
19 

The victims 

were eligible for three months' occupancy without payment 

of rent and nine months' occupancy at rents between $40 

and $60, according to their financial resources. She 

said that when the Disaster Relief Act of 1970 was passed, 

it was retroactive to the Lubbock disaster and the free 

rent provision was extended to one year. She felt that 

the provision of free housing did not contribute to the 

permanent rehabilitation of the families, since it placed 

them in a position of having to adjust to paying rent 

once again at the end of the one year period. She stated 

1 Q 
Sister Regina E, Foppe, Director of Housing and 

Social Action, lYli-Casita Home Counseling Service, Lubbock, 
Texas, Personal Interview, April, 1971, 
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that it would be more effective to require rental payments 

for the temporary housing but then to make these payments 

available, as a grant, for establishing permanent housing 

for the family at the end of the one year period, 

lYIi-Casita provides an example of a private agency 

being involved in the intergovernmental relations of 

disaster relief. Through this program, the City of Lubbock 

was able to provide disaster victims with a means of 

permanently improving their living conditions. As an 

outgrowth of the program, the city will purchase about 

300 houses located throughout the city for use as public 

housing for the poorest families which are unable to 

find any other type of housing. The counseling provided 

by lYIi-Casita will enable these families, which had always 

lived in sub-standard housing, to live in decent homes 

in residential neighborhoods throughout the city. 



CHAPTER VI 

THE EFFECT OF THE DISASTER ON TUiO 

UNITS OF LOCAL GOVERNIYIENT 

The Lubbock Standard lYletropolitan Statistical Area 

contains nineteen individual units of government: five 

municipalities, eight school districts, five special 

districts and the county government. Of these, only three 

local governments were seriously affected by the tornado. 

The city of Lubbock, of course, bore the brunt of the 

storm, but both the county and the Lubbock Independent 

School District received damage, 

Lubbock County 

The county is governed by a commissioner's court, 

which is composed of four elected precinct commissioners 

and a county judge, who is elected from the county-at-large, 

Uihile the county judge is a judicial figure, his duties 

2 
are more concerned with the administration of the county. 

The county commissioner's court is responsible for collect

ing county taxes, operating the county government, and 

U,S. Department of Commerce, Bureau of the Census, 
Census of Governments 1967, Vol, 7, State Report, No, 43, 
Texas, p. 40, 

2 
Clifton lYlcCleskey, The Government and Politics of 

Texas (Boston: Little, Brown and Company, 1963), p, 25*8, 

87 
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supervising elections. 

Under the state Civil Defense program there arfe 

provisions for county defense councils composed of the 

county judge and the mayors of all the incorporated 

municipalities in the county. Each county and munici

pality can establish a local Civil Defense program by 

designating a Civil Defense director, either by county 

court order or by municipal ordinance. Once a local unit 

has established a Civil Defense organization, it is then 

eligible to receive certain federal surplus property for 

Civil Defense use and to apply for federal 50 per cent 

matching grants to supplement local expenditures for Civil 

Defense, Lubbock County does not have a formal county 

defense council or a special Civil Defense program. The 

Lubbock County Judge felt that such a program was unneces

sary since 85 per cent of the county's population lives 

within the city limits of Lubbock and, as such, is 

served by the city's Civil Defense program. He said 

that the commissioner's court had designated one of the 

commissioners as the county Civil Defense director but 

that the county had no plans to appropriate any funds 

Billy Gene Crane, "Intergovernmental Relations in 
Disaster Relief in Texas" (unpublished Ph,D. dissertation. 
University of Texas, 1960), p. 49. 

l̂Yl. A. Schlueter, Regional Liaison Officer, Texas 
Department of Public Safety, Region 5, Lubbock, Texas, 
Personal Interview, December, 1970. 
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for Civil Defense purposes. The County Judge stated that 

Civil Defense needs could be met through periodic liaison 

with the city's Civil Defense director. 

Lubbock County has only limited resources for respond

ing to disaster. Each of the four county precincts has 

its own road repair crews and equipment and the Lubbock 

County Sheriff's office has about forty-four employees and 

eleven radio equipped vehicles. The County Health Depart

ment program is administered by the city in a joint City-

County Health Department. 

The county suffered only about $42,000.00 damage to 

its various facilities during the tornado of lYlay 11, 1970. 

Insurance payments totaling $16,098,00 covered less than 

half the damage suffered by county facilities. 

The Lubbock County Auditor said that his office has 

submitted a claim for $18,415,00 under Public Law 81-875, 

but this claim is still pending. He said that all tornado 

damage has been repaired. He also noted that under the 

Disaster Relief Act of 1970, the county may be eligible 

for federal assistance to replace lost tax revenues 

caused by the disaster's effect on the county's tax base. 

He said, however, that the extent of any loss to the tax 

^Roderick L, Shaw, County Judge, Lubbock County, Texas, 
Personal Interview, April, 1971, 
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base had ndt been determined. 

If the disaster had struck in the county area, it is 

doubtful that the county government would have been able 

to cope with the disaster, Uihile outside assistance would 

have been available from other local units of government, 

and from state and federal agencies, it could not have 

controlled its own recovery. 

The Lubbock Independent School District 

The Lubbock Independent School District is the largest 

of the eight school districts located within the Lubbock 
7 

Standard lYletropolitan Statistical Area, It is organized 

for the purpose of providing primary and secondary educa

tion, as well as a variety of adult educational programs. 

It is governed by a seven-member elected school board. 

The district encompasses an area of 87,5 square miles 

which extends slightly beyond the Lubbock city limits. 

During the 1970-1971 school year it served 33,514 students 

with a staff of 1,745 teachers and had a total operating 

budget of approximately $24,000,000.00, The district 

operates 55 schools and owns facilities which are valued 

at over $47,000,000,00.^ 

^Royal Ferguson, County Auditor, Lubbock County, Texas, 
Personal Interview, April, 1971, 

•7 

Department of Commerce, Census, p, 40. 

^The Lubbock Independent School District, News and 
Views, Vol, 17, No, 2 (lYlarch 1, 1971), p, 2. 
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Federal Disaster Relief to Public Schools 

Prior to 1965, public school districts came under the 

general provisions of Public Law 81-875, along with all 

other units of state and local government,^ Under this 

law federal aid was available for making "emergency repairs 

to and temporary replacement of public facilities," 

Federal funds, however, could not be used under the inter

pretations of this law made in 1953, to provide permanent 

repairs, or to rebuild disaster-damaged school facilities. 

The impracticability of this limitation became apparent 

during the Uiaco and San Angelo, Texas, tornadoes of lYlay 11, 

1953, Harry E, lYloore says in Tornadoes Over Texas that 

attorneys of the Federal Civil Defense Administration 

(FCDA) originally ruled that none of the federal funds 

available under Public Law 81-875 could be used for the 

restoration of a badly damaged school. In view of the 

degree of destruction to the school in question, temporary 

repairs would have been neither safe nor economically 

practicable, and this insistence by federal officials 

caused considerable dissatisfaction among local officials. 10 

The matter was finally settled by a FCDA administrative 

^The Disaster Relief Act of 1950, Public Law 81-875 
(64 Stat, 1109), September 30, 1950, 

Harry E, lYloore, Tornadoes Over Texas: A Study of 
Uiaco and San Angelo in Disaster (Austin: University of 
Texas Press, 1958), p, 71, 
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ruling which allowed the school district to use the amount 

of federal funds that would have been authorized to make 

temporary repairs towards the cost of permanent repairs. 

Uihile this ruling allowed a more practical approach to the 

problem of restoring educational services, it still placed 

the major share of the burden on local school districts 

with limited resources. 

In 1965, these restrictions were removed when Congress 

enacted Public Law 89-313.•'"•̂  This law transferred the 

responsibility for aiding disaster stricken schools from 

the Office of Emergency Planning to the Commissioner of 

Education in the Department of Health, Education and 

Uielfare, It significantly broadened the scope of federal 

disaster assistance by authorizing the Commissioner of 

Education to provide financial assistance under certain 

conditions for repair or rebuilding of damaged facilities, 

and for the operation of public elementary and secondary 

12 schools in areas affected by major disasters. This 

law authorized the use of federal funds to provide 

An Act to amend Public Laws 815 and 874 to provide 
financial assistance in the construction and operation 
of public elementary and secondary schools in the areas 
affected by a major disaster , , . and for other purposes. 
Public Law 89-313 (79 Stat, 1158), November 1, 1965, 

12 
Department of Health, Education and Uielfare, Office 

of Education, Nineteenth Annual Report of the Commissioner 
of Education on the Administration of Public Laws 81-874 
and 81-875 (Uiashington, D,C.: Government Printing Office, 
June 30, 1969), p, 25, 
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permanent, rather than temporary, replacement of school 

buildings destroyed in a disaster. The act also allowed 

continuing assistance for a period of up to five years 

to provide current operating expenses. Under this pro

vision, minor repairs can be made, equipment and supplies 

can be repaired or replaced, and temporary school facili

ties provided while permanent replacement or repairs 

are being made. Special assistance is also provided for 

public schools which accept additional students from private 

schools that are damaged in a disaster and to make up the 

revenue losses resulting from the destruction of the 

tax base of a school district by a major disaster. 

This authority was further broadened in 1968 by 

Public Law 90-247 which eliminated the requirement that 

the Commissioner of Education determine that a reasonable 

effort had been made by the local government to raise 

funds for disaster repairs through taxes. It also author

ized assistance in "pinpoint disasters," that is, localized 

disasters which are not declared major disasters by the 

President under Public Law 81-875,"'"̂  During the fiscal 

year 1969, this authority was used to provide assistance 

of $3,263,070,41 for 128 school disasters in 14 states which 

13 An Act to amend Public Laws 81-815 and 81-874 and 
authorizing further Disaster Assistance to Public Schools 
Public Law 90-247 (81 Stat, 783), January 2, 1968, 
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experienced major disasters and assistance of $776,726,00 

to two school disasters which suffered "pinpoint dis-

14 
asters." 

Tornado Damage to Lubbock Schools 

The Lubbock Independent School District sustained 

approximately $800,000.00 damage to its facilities as a 

result of the tornado on lYlay 11, 1970. Twenty-one build

ings received heavy to moderate damage and fourteen 

received light damage. Only twenty of the district's 

15 school buildings were not damaged by the tornado. lYlr, 

Linus Uiright, the business manager, had reviewed the 

district's commercial insurance coverage on lYlay 1, 1970, 

less than two weeks before the tornado. As part of this 

review, Uiright had inventoried all the district's property 

and valuable equipment and had updated or revised the 

commercial insurance coverage where it was required. 

As a result, $768,664,12 of the total loss sustained by 

the district was reimbursed by insurance proceeds less 

than two weeks after the tornado. By the time school 

reopened in the Fall of 1970, most of the scars of the 

15 Lubbock Independent School District, "Reported Storm 
Damage as of JYIay 24, 1970," Lubbock, Texas, lYIay, 1970. 
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tornado had been healed. 16 

Federal officials, headed by lYlurphy lYlears of the 

Dallas region of the Office of Education, extended immedi

ate assistance to the officials of the school district in 

assessing tornado damage and in determining the district's 

eligibility for federal aid. This assessment revealed 

that the district was not eligible for federal aid, since 

its uninsured losses were less than the minimum required 

before federal aid can be made available, that is, less 

than six-tenths of 1 per cent of the annual operating 

budget of the district. The district was also eligible 

for federal aid to cover any tax revenue loss caused by 

destruction of the district's tax base as a result of 

tornado damage to taxable property throughout the district. 

It was estimated that the district would experience a 

$65,000,00 loss in revenue for 1971, but later tax assess

ment figures indicated that this loss will be offset by 

new building. The district does not intend to file a claim 

17 for federal aid. 

Intergovernmental relations between the school district 

and the Office of Education were well coordinated. Proper 

planning was perhaps the key factor in the rapid recovery 

Linus Uiright, Assistant Superintendent for Business 
Affairs, Lubbock Independent School District, Lubbock, Texas, 
Personal Interview, January, 1971, 

17 Ibid. 
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of the school district. All the school district's inter

governmental relations concerning disaster relief were 

with federal officials. It had no significant contact 

with the state government or with the other units of 

local government in the Lubbock area concerning tornado 

relief. 



CHAPTER VII 

THE DEVELOPIYIENT OF A FEDERAL 

DISASTER RELIEF PROGRAIYl 

The federal government has historically provided 

assistance to state and local governments to relieve the 

suffering caused by disasters. The first recorded instance 

of federal disaster relief occurred in 1803 when Congress 

extended the time for discharging custom house bonds for 

sufferers of a fire in Portsmouth, New Hampshire, Between 

that time and Uiorld Uiar II, Congress enacted on the average 

of one law per year to provide some type of relief for 

both foreign and domestic disasters, in addition to numerous 

special acts granting relief to specified individual dis

aster victims, or rewarding persons who worked to alleviate 

suffering in disasters. The size of appropriations made 

by Congress during this period varied from $2,000,00 for 

the relief of sufferers in an explosion at the Uiashington 

arsenal in 1864, to $2,500,000,00 for the purchase and 

issue of subsistence, quartermasters supplies, and medical 

material to sufferers of the San Francisco earthquake 

For a listing of the Congressional Acts dealing with 
disasters between 1803-1943, see U.S, Congress, House, Repre
sentative Harold C, Hagen speaking for Disaster Assistance 
Legislation, H.R. 8396, 81st Cong,, 2nd sess,, August 7, 
1950, Congressional Record, XCVI, part 9, p, 11900. 

97 
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in 1906, Interestingly, Congress was quite generous with 

appropriations to relieve foreign disasters; for example, 

it authorized a $200,000,000.00 expenditure from funds of 

the United States Grain Corporation for food for the people 

of Russia in 1922,^ 

The Great Depression of the 1930's demonstrated the 

need for a program of some type so that the federal govern

ment could assist the states and localities in disaster 

relief efforts which were beyond their own limited abilities. 

Following the Second Uiorld Uiar, Congress sought methods to 

provide a permanent mechanism for disaster relief. Public 

Law 80-233, the Surplus Property Disaster Act of 1947, 

authorized the transfer of surplus property from the Uiar 

Assets Administration to state and local governments for 
3 

the relief of major disasters. The effectiveness of this 

law was encumbered by rather involved administrative pro

cedures, and as surplus property stocks were exhausted, 

it became even less effective. Between 1947-1950, Congress 

gradually replaced this aid in kind with cash grants and 

established a specific fund from which the President could 
4 

draw for the relief of major disasters. This method of 

^Ibid,, pp. 11900-02, 

The Surplus Property Disaster Act of 1947, Public Law 
80-233 (61 Stat, 422), July 27, 1947, 

Billy Gene Crane, "Intergovernmental Relations in 
Disaster Relief in Texas" (unpublished Ph,D, dissertation. 
University of Texas, 1960), pp, 25-6, 
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handling disaster relief proved effective and it was soon 

incorporated into the first comprehensive national program 

to deal with disasters, the Disaster Relief Act of 1950.^ 

During the Congressional debates on this proposed federal 

disaster relief program, testimony was introduced which 

showed the magnitude of the natural disaster problem 

in the United States, Between 1920-1949, over 4,000 

recorded disasters occurred, including 40 hurricanes, 

949 tornadoes, 853 floods, and 1,503 fires. Texas ranked 

first among the states in frequency of disaster, suffering 

approximately 10 disasters each year, while Delaware, on 

the other hand, suffered only 7 during the entire 30-year 

period. 

The Federal Disaster Act of 1950 

On September 30, 1950, President Harry S. Truman 

signed Public Law 81-875, and thereby firmly placed the 

federal government on the road to an enlarged role in 

disaster relief, Billy Gene Crane has pointed out how 

proposed provisions for authorizing federal aid of a much 

broader scope were excluded from the bill on the grounds 

that the role of the federal government should be limited 

^The Disaster Relief Act of 1950, Public Law 81-875 
(64 Stat. 1109), September 30, 1950, 

U.S, Congress, Disaster Assistance, Congressional 
Record, XCVI, p. 11903, 
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to assistance in the stage of disaster when lives and 

property were in danger. The burden of permanent restora

tion was thereby placed on local government. Public Law 

81-875 provided the federal government with a mechanism 

for responding to disaster which would be utilized without 

major change for almost two decades. Under this law, the 

President was authorized to determine if a catastrophe, 

occurring in any state, was of sufficient magnitude to 

require federal assistance. The procedure established 

by the Act required that local governments present their 

needs to their state governor, who would certify the need 

for federal assistance and assure that a reasonable amount 

of state, local, and other funds would be expended for 

relief of the disaster. The governor would then request 

a presidential declaration of a major disaster. Once the 

President declared a major disaster, the following types 

of assistance could be provided by federal agencies: 

1, Utilizing or lending with or without compensation, 

equipment, supplies, facilities, personnel, and other 

resources; 

2, Distributing through the American National Red 

Cross, or otherwise, medicine, food, and other consumable 

supplies; 

Crane, "Intergovernmental Relations," p, 28, 
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3, Donating surplus supplies and equipment; 

4, Performing or making contributions for work on 

public or private lands essential to the preservation of 

life and property, clearing debris and making emergency 

repairs to or temporary replacement of public facilities. 

The Act further provided the President with the 

authority needed to coordinate federal effort in accomplish

ing these aims and appropriated a $5,000,000.00 revolving 

fund for carrying out these aims. Congress also directed 

that the President report annually on the use of this fund. 

Disaster Relief Under Public Law 81-875 

Public Law 81-875 provided the basic framework for 

federal assistance to local governments which had suffered 

disasters for twenty years. During this period an average 

of fifteen major disasters occurred every year, and approxi

mately $800,000,000.00 was allocated to the states for the 

relief of about 300 occurrences which the President had 
g 

declared as major disasters. 

Tables 4, 5, and 6 provide an analysis of the situa

tions which the President declared as major disasters 

U.S, Congress, House, Committee on Public Uiorks, 
Disaster Assistance Legislation, Hearings, before a sub
committee of the Committee on Public Uiorks, House of Repre
sentatives on H,R. 17518 and Related Bills, 91st Cong,, 
2nd sess,, 1970, p, 66, 
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TABLE 4 

FEDERAL DISASTER RELIEF UNDER PUBLIC LAUi 81-875 
1960-1969 

Year 

1960 

1961 

1962 

1963 

1964 

1965 

1966 

1967 

1968 

1969 

'.'umber of 
Disasters 

Total 
Allocations 

12 

15 

22 

28 

30 

34 

23 

15 

25 

29 

$111,197,546,00 

122,501,941.86 

158,975,959,69 

181,056,743,55 

231,282,020,48 

352,729,254,96 

425,729,215,57 

39,035,000.00 

29,327,110.37 

148,970,000.00 

Source: U.S. Congress, Hearings on H.R, 17518, pp. 66-71. 

TABLE 5 

TYPES OF DISASTERS DECLARED 
UNDER PUBLIC LAUi 81-875 

1960-1969 

Type 
Number of 
Disasters 

Floods 
Hurricanes 
Industrial Accidents 
Volcanic Disturbance 
High Tides and Tidal Damage 
Fires 
Severe U/eather 
Tornadoes 
Earthquakes 
Droughts 

Total 

154 
24 
3 
1 
7 
5 

139 
21 
5 
12 
371 

Source: U.S, Congress, Hearings on H,R, 17518, pp, 66-71, 
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TABLE 6 

GEOGRAPHIC DISTRIBUTION OF DISASTER 
RELIEF ALLOCATIONS 1960-1969 

State 
Number of 
Disasters 

Funds 
Allocated 

Alabama 

Alaska 

Arizona 

Arkansas 

California 

Colorado 

Connect icut 

Delaware 

F lo r i da 

Georgia 

Hawaii 

I daho 

I l l i n o i s 

Indiana 

Iowa 

Kansas 

Kentucky 

Louis iana 

lYlaine 

lYlaryland 

lYIassachusetts 

lYlichigan 

lYlinnesota 

lYl iss iss ippi 

lYlissouri 

lYlontana 

2 

3 

1 

7 

11 

2 

1 

7 

3 

4 

6 

6 

4 

7 

4 

6 

4 

1 

5 

3 

5 

2 

1 , 0 2 5 , 0 0 0 . 0 0 

4 8 , 2 5 0 , 0 0 0 . 0 0 

2 , 1 2 0 , 0 0 0 . 0 0 

2 , 7 0 0 , 0 0 0 . 0 0 

1 6 0 , 9 7 5 , 0 0 0 . 0 0 

4 , 1 1 9 , 7 0 0 . 0 0 

4 , 5 0 0 , 0 0 0 . 0 0 

1 7 , 6 6 4 , 0 0 0 . 0 0 

2 , 5 2 5 , 0 0 0 . 0 0 

2 , 4 1 0 , 0 0 0 . 0 0 

4 , 3 3 0 , 8 0 0 . 0 0 

7 , 8 0 0 , 0 0 0 . 0 0 

3 , 6 6 0 , 0 0 0 . 0 0 

1 0 , 7 9 0 , 0 0 0 . 0 0 

7 , 8 5 0 , 0 0 0 , 0 0 

5 , 8 7 5 , 0 0 0 . 0 0 

2 5 , 4 2 0 , 0 0 0 . 0 0 

2 , 0 2 5 , 0 0 0 . 0 0 

1 , 4 5 0 , 0 0 0 . 0 0 

1 9 , 4 7 5 , 0 0 0 . 0 0 

1 2 , 1 2 2 , 0 0 0 . 0 0 

4 , 3 6 0 , 0 0 0 . 0 0 

8 , 0 0 0 , 0 0 0 . 0 0 
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State 
Number of 
Disasters 

Funds 
Allocated 

Nebraska 

Nevada 

New Hampshire 

New Jersey 

New lYlexico 

New York 

North Carolina 

North Dakota 

Ohio 

Oklahoma 

Oregon 

Pennsylvania 

Rhode Island 

South Carolina 

South Dakota 

Tennessee 

Texas 

Utah 

Vermont 

Virginia 

Uiashington 

Uiest V i r g i n i a 

Uiisconsin 

Uiyoming 

6 

4 

3 

1 

4 

4 

4 

5 

2 

3 

1 

4 

2 

10 

3 

3 

4 

7 

2 

1 

4 , 7 5 0 , 0 0 0 , 0 0 

2 , 2 5 1 , 0 0 0 , 0 0 

2 1 , 2 2 5 , 0 0 0 . 0 0 

2 , 4 0 0 , 0 0 0 , 0 0 

4 , 2 9 0 , 0 0 0 . 0 0 

3 , 2 5 0 , 0 0 0 . 0 0 

5 , 7 7 5 , 0 0 0 . 0 0 

5 , 6 6 2 , 0 0 0 . 0 0 

6 7 5 , 0 0 0 . 0 0 

5 , 9 1 0 , 0 0 0 . 0 0 

1 , 3 7 5 , 0 0 0 . 0 0 

2 , 8 3 6 , 0 0 0 . 0 0 

1 , 3 0 0 , 0 0 0 . 0 0 

2 0 , 4 6 5 , 0 0 0 . 0 0 

6 3 3 , 0 0 0 . 0 0 

5 , 7 2 0 , 0 0 0 . 0 0 

7 , 2 3 5 , 0 0 0 , 0 0 

5 , 5 7 0 , 0 0 0 , 0 0 

7 7 5 , 0 0 0 , 0 0 

3 0 0 , 0 0 0 , 0 0 

S o u r c e : U. S, C o n g r e s s , H e a r i n g s on H,R. 1 7 5 1 8 , p p . 6 6 - 7 1 . 
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during the 1960's,^ Examination of these tables reveals 

that floods are the most frequent natural disaster followed 

by the general category of severe weather. 

It is also apparent that disaster does not occur 

with uniform frequency or intensity throughout the nation. 

California and Texas both suffered on the average of one 

major disaster a year, but California's monetary losses 

were about eight times higher than those in Texas, On the 

other hand, five of the New England states did not experi

ence any major disasters during this period. 

A reasonable assumption based on the experience of 

the 1960's would be that major disasters requiring federal 

assistance will occur frequently and that the total allo

cations for disaster relief will continue to rise. 

The only area where some progress might be expected 

in reducing the effect of the natural disasters' destruc

tion is flood control. In 1969, for example, the Office 

of Emergency Preparedness (OEP) monitored "Operation Fore

sight," a flood prevention program, OEP estimated that the 

$20,000,000.00 spent for flood dikes and levees prevented 

untold human suffering and $200,000,000.00 in damages. 

Early allocations cannot be compared to current allo
cations without making significant adjustments for infla
tion. This matter is covered by Douglas C, Dacy and 
Howard Kunreuther in The Economics of Natural Disasters: 
Implications for Federal Policy (New York: The Free 
Press, 1969), pp, 3-31. 

10 U,S, Congress, Hearings on H,R. 17518, p. 29. 
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The Disaster Act of 1950 
and Urban Disaster 

The first test of Public Law 81-875 in a metropolitan 

disaster situation occurred on lYIay 11, 1953, when tornadoes 

struck the heart of Uiaco, Texas, a city of 85,000 people, 

destroying a two square mile area of the business district, 

and interrupting most essential municipal services, On 

the same day, another tornado also struck San Angelo, Texas, 

causing less extensive damage. Response to the Uiaco tor

nado by all levels of government was inadequate. As Crane 

put it: "The 'JJaco disaster is still cited among national, 

state, and local officials as the classic example of how 

not to conduct disaster activities," One of the key 

problems which he identified was the lack of local disaster 

preparedness. He also pointed out a serious delay in 

establishing a disaster headquarters to coordinate relief 

activities. This was particularly distressing in view of 

the fact that Uiaco had a well-equipped Emergency Operations 

Center, which had been dedicated less than a year pre

viously, but which was not activated because it was on the 

edge of the city and was thought to be too remote from the 

center of the disaster area. fYloore also noted, in his 

Tornadoes Over Texas, the failure to use this facility, 

and stated that the fact that it was removed from the 

11 Crane, "Intergovernmental Relations," p. 256. 
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disaster area would have made it all the more effective 

as a central relief coordination point,"'"̂  

Among the problems that arose in the area of inter

governmental relations, the most serious dealt with the 

interpretation of Public Law 81-875 itself, lYloore pro

vided the following view of a Uiaco city official as 

illustrative of this point: 

Uie didn't try to interpret the law. UJe said to 
the federal officials, 'Look, you tell us what 
to apply for—we surely don't know,' Uie took 
advice and interpretations from any and all of 
them, but they couldn't always agree among 
themselves. There were a lot of arguments. 

The most difficult problems of interpretation centered on 

the nature of repairs that could be made and on the require

ment for a "reasonable" local contribution to the disaster 

relief effort. The requirement for a reasonable contri

bution in Uiaco became a problem because both the city 

and the state were seemingly unable to respond with cash 

outlays for disaster relief. In Texas state agencies 

provide aid-in-kind for disaster relief, but there is no 

provision in the state law for making grants to political 

subdivisions for this purpose. The city, on the other 

hand, was already operating under a deficit budget and. 

12, Harry E. lYloore, Tornadoes Over Texas: A Study 
of Uiaco and San Angelo in Disaster (Austin, Texas: 
University of Texas Press, 1958), p, 10. 

13 I bid,, p. 69. 



108 

likewise, had no cash available. The local contribution, 

therefore, consisted mainly of manpower, supplies, and 

equipment, which were diverted from their normal tasks, 

to assist in disaster relief. The only state appropria

tion was $25,000.00 for the pay and rations of the National 

Guard, although the state estimated its costs and contri

butions for disaster activities in both Uiaco and San 

Angelo were close to $100,000.00. "'•̂  U/hile the problem 

in Uiaco was eventually resolved in favor of considering 

the contributions in kind of the local governments as 

satisfying the requirement of the law, it appears to have 

created some bitterness towards the federal government 

among local officials and residents. 

The nature of the repairs that could be made with 

federal funds was also a source of irritation, because 

federal officials insisted that certain types of public 

facilities, such as the water system and a city owned 

market where local farmers rented stalls to sell produce, 

were ineligible because they were revenue producing 

facilities. This distinction, which allowed federal aid 

to repair sewers but not water pipes, failed to recognize 

the realities of urban life. 

The Uiaco-San Angelo Disaster also pointed up deficiencies 

14 I bid,, p. 77, 
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in pre-disaster planning, coordination of disaster relief 

activities, and administrative procedures. There was 

excessive "red tape" involved in obtaining federal 

assistance, lYloore mentioned an incident where the San 

Angelo School District application for aid required 

eighteen copies of the forty-one page contract under 

which the school had originally been erected. 

Such seemingly senseless administrative requirements 

and the varying opinions as to their eligibility for aid, 

which they received from federal authorities, re-enforced 

the anti-federal attitudes existing in the San Angelo 

area. In the end, the San Angelo School District applied 

for and received a $10,000 grant but later returned the 

entire amount to the federal government saying it was 

15 not needed. 

Federal Disaster Relief in Lubbock 

Relations between federal officials and the city of 

Lubbock showed no signs of the strain often visible in 

previous relief operations. The city's Finance Director 

attributed this to the fact that the federal inspectors 

w ere quite liberal in their interpretation of PL 81-875 

as it concerned the restoration of municipal facilities. 
16 

15 I b i d , , p. 74. 

•^^Ster l ing K. lY l i l le r , D i rec to r of Finance, Personal 
I n t e r v i e w , lYlarch, 1971. 
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For example, the only restrictions placed on rebuilding 

were that, wherever possible, the use of unnecessarily 

expensive building materials be avoided. Uihen the fire-

house was rebuilt with federal assistance. Office of 

Emergency Preparedness officials would not allow the 

complete refinishing of the interior of the building with 

ceramic tile as it had existed before the tornado. Uihen 

the building was reconstructed the walls were partially 

tiled using salvaged materials. This change did not 

cause any loss in utility. Another example of this was 

the rebuilding of a pump station located in a residential 

neighborhood. At first, federal officials would not 

allow the use of brick veneer on the water pumping station, 

but when city officials pointed out that the structure 

should blend in with the surrounding residential con

struction, they permitted the use of brick veneer. In 

some cases, the city was allowed a grant-in-lieu towards 

the rebuilding of superior facilities to replace outmoded 

structures which had been destroyed in the storm. 

The administrative procedures involved in obtaining 

assistance under Public Law 81-875 have been significantly 

streamlined since the law's inception. The basic document 

involved is OEP form 164 which is used to estimate the 

damage and record the inspections which must be made by 

state and federal officials before a claim can be paid. 
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This form is easy to complete and it allows quick process

ing of claims for assistance. Federal officials no 

longer make unrealistic distinctions between revenue 

producing and other municipal property, A large percent

age of the federal assistance which Lubbock received 

went towards restoring the facilities of Lubbock Power 

and Light, the largest municipally owned public utility 

in Texas, This city-owned electric company normally 

supplies approximately 50 per cent of Lubbock's power 

and provides considerable profits for the city's general 

operating fund. 

The city also benefitted in several ways under the 

provisions of PL 91-79, the Disaster Relief Act of 1969.•'"'̂  

rflost of this assistance, however, was in the form of 

direct benefits to individual disaster victims rather 

than aid to governmental units. 

The history of federal assistance to localities in 

time of disaster is the story of a "practical federalism," 

By "practical federalism" it is meant that the overriding 

consideration in intergovernmental relations is which 

level of government can most effectively get the job done. 

In disaster situations there is no time to argue about 

which functions are the responsibility of a particular 

"̂̂ The Disaster Relief Act of 1969, Public Law 91-79 
(83 Stat, 1^5), October 1, 1969. 
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level of government if that level does not have the means 

to perform the function. Yet for many years, the concept 

voiced by the Commission on Intergovernmental Relations 

in 1955, that permanent reconstruction following disaster 

was completely the responsibility of local government, 

represented the national policy. In effect, as with many 

urban problems, the burden fell on the unit which had the 

least ability to respond to the financial demands of the 

problem. The Disaster Relief Act of 1970 represents a 

codification of the practical federalism which worked so 

well in Lubbock following the disaster of lYlay 11, 1970. 

Recent Expansion of Federal Disaster 
Relief Programs 

Senator Ralph Yarborough, who visited Lubbock the 

day after the tornado struck the city, expressed the 

inadequacies of existing federal disaster legislation to 

the Senate upon his return to Uiashington, as follows: 
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should be done in natural disasters of 
this magnitude, •'•° 

Senators Ralph Yarborough and John Tower originally 

attempted to provide emergency relief for their con

stituents through the introduction of a special bill 

authorizing relief for Lubbock. Later, however, they 

decided to work for the passage of a new act which would 

permanently broaden the federal role in disaster relief 

and to have this act made retroactive so that the Lubbock 

disaster would be covered by its provisions. 

As mentioned previously. Congress had frequently 

enacted special disaster relief measures since the early 

nineteenth century following major disasters. The Federal 

Disaster Relief Act of 1950 was intended to replace this 

haphazard method of disaster relief with a uniform system 

but, as we have seen, this law was insufficient for coping 

with extensive disasters in urban areas. During the 

1960's the role of the federal government in disaster 

relief began a slow expansion as Congress again turned 

to the use of special legislation to provide additional 

aid for specific disasters. In most cases, the additional 

aid was provided by expanding the existing statutory 

1 8 
U.S, Congress, Senate, Senator Ralph Yarborough, 

introducing a bill to provide emergency relief for eleven 
Texas counties affected by the Lubbock and Plainview 
tornadoes, S. 3848, 91st Cong., 2nd sess,, lYIay 18, 1970, 
Congressional Record, p, 7286, 
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authority of various federal agencies. 

The Alaska earthquake of lYlarch, 1964, was a key point 

in this expansion of the federal disaster role, as Douglas 

Dacy and Howard Kunreuther noted in their recent study of 

the federal disaster relief program: "From a legislative 

point of view, the Alaska earthquake in lYlarch 1964 must 

signal a change in federal relief attitudes, for it 

triggered a wave of congressional action that has not yet 

19 been consummated." The Alaska earthquake was not an 

exceptionally destructive disaster, but it received 

unprecedented amounts of federal relief. In fact, almost 

50 per cent of the total Alaskan loss of approximately 

$149,000,000.00 was covered by federal grants to local 

20 
governments or by loans to businesses and individuals. 

An amendment to the Alaskan Omnibus Act provided 

extensive relief for the victims of the earthquake, 

including: 

1, Thirty-year low-interest. Small Business Adminis

tration (SBA) loans; 

2, Authority for writing off certain federally held 

mortgage loans; and 

3, Special loans to allow repayment of outstanding 

^^Dacy and Kunreuther, The Economics of Natural 
Disasters, p, 53, 

^°Ibid,, p, 53. 
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mortgages before rebuilding damaged or destroyed homes.^^ 

This special legislation set a precedent which Congress 

used over the next five years to justify other special 

disaster laws. Included among these were: The Pacific 

Northwest Relief Act of 1965,^2 ^^^ ^^^ Southeast Hurricane 

Disaster Relief Act of 1965.^^ These acts provided relief 

to individual disaster victims and to businesses as well 

as to local governments by permitting existing federal 

agencies to provide special types of assistance. For 

example, under Public Law 89-339, the Small Business Adminis

tration was given authority to write off amounts up to 

$1,800.00 on disaster loans granted under its existing 

statutory authority. This amounted to a program of direct 

grants to disaster victims which had some precedent in the 

nineteenth century but which had generally been the 

responsibility of the Red Cross or other private relief 

agencies in this century. 

The expanded aid available to public schools under 

Public Law 89-313 has been discussed in Chapter VI, where 

it was noted that all requirements for local contributions 

21 
An Act to Amend the Alaskan Omnibus Act of 1964, 

Public Law 88-451 (78 Stat, 505), August 19, 1964, 
^^The Pacific Northwest Relief Act of 1965, Public 

Law 89-41 (79 Stat. 131), June 17, 1965. 

23 
The Southeast Hurricane Disaster Relief Act of 

1965, Public Law 89-339 (79 Stat, 1301), November 8, 1965. 
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towards relief efforts were removed and the restriction 

on making permanent repairs with federal funds was 

eliminated, 

A year later, in the Federal Disaster Relief Act of 

1966, some of the above provisions which had been appli

cable to specific disasters were made a permanent part of 

the federal disaster program. 

The Disaster Relief Act of 1969 

In 1969, the United States suffered one of the worst 

hurricanes it had ever experienced when Hurricane Camille 

devastated areas in five gulf coast states. Congress 

reacted by passing the Disaster Relief Act of 1969, which 

was a temporary measure designed to provide additional 

assistance for the reconstruction of damaged areas. 

Among the special relief measures authorized by this law 

were: 

1, Fifty per cent matching federal grants for perma

nent repair of public roads; 

2, Special relief to timber sales contractors: 

3, Liberalized Small Business Administration and 

Farmer's Home Loan Administration loan policies, including 

The Federal Disaster Relief Act of 1966, Public 
Law 89-769 (80 Stat. 1316), November 6, 1966. 

25 Public Law 91-79, Sec. 1. 
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an extension of the $1,800.00 forgiveness feature and 

allowing the refinancing of outstanding mortgages on 

damaged or destroyed property, 

Uihile the measures mentioned above had some prece

dent in earlier special disaster relief acts. Congress 

went further and authorized additional aid to individuals. 

For example, the Director of the Office of Emergency 

Preparedness was given authority to provide temporary 

housing to disaster victims by using unoccupied federal 

housing, arranging with Public Housing Authorities for 

the use of unoccupied public housing units, by leasing 

private housing and by acquiring mobile homes or other 

readily fabricated housing. Special assistance was also 

allowed for families experiencing economic hardship as 

a result of the disaster by making them eligible to 

receive federal food coupons and unemployment insurance 

benefits, OEP was also given authority to arrange for 

the clearing of debris from privately owned lands or waters 

Public Law 91-79 contained provision for appointing 

a federal coordinating officer, who was to coordinate all 

federal disaster relief programs in a disaster area. The 

coordinating officer was charged with establishing field 

offices and assisting local citizens and local officials 

in promptly obtaining any federal assistance to which they 

were entitled. 
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The law also authorized the President to make grants 

up to $250,000,00 which any state could use on a matching 

basis to develop emergency plans and programs. Only 

fourteen states took advantage of this planning grant 

during the fiscal year 1970 and the average grant 
was 

about $32,000.00. 26 

Congressional Action Following 
the Lubbock Tornado 

UJhen the tornado struck Lubbock, Texas, ways to 

further formalize and expand the federal role in disaster 

relief were being considered in Congress. In fact, bills 

had been proposed in both the House and the Senate to 

permanently expand the federal disaster relief program.^"^ 

General George Lincoln, the Director of the Office 

of Emergency Preparedness, appeared before committees in 

both Houses to explain OEP's functions and to ask for 

broader authority in providing relief. The Senate version 

of the new legislation originally contained a proposal 

for combining the disaster relief functions of both the 

Office of Civil Defense (OCD) and the Office of Emergency 

Preparedness (OEP) into a new office of disaster assistance. 

Both agencies, OEP and OCD, have responsibilities which 

26 U.S, Congress, Hearings on H,R, 17518, p. 71 

27 
"Senate Group Seeks New Approach to Disaster Relief," 

Congressional Quarterly Uieekly Report, February 6, 1970, 
p, 357, 
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are common to both natural disaster and wartime planning, 

but the proposal to combine these functions was dropped 

from the final version of the bill at the request of 

administration officials,^^ 

Federal Disaster Insurance Proposals 

The second major revision in the Senate version was 

the elimination of Title IV, which would have established 

a National lYlajor Disaster Insurance Program. The pro

posal was dropped at the request of Senate Committee on 

Banking which indicated its intention to study the matter 

29 

further. In 1956, Congress passed a Federal Flood 

Insurance Act which allowed the creation of a Federal 

Flood Indemnity Administration which was to provide flood 

insurance in areas where commercial insurance was not 
'in 

available because of the high risks involved. No 

funds were ever appropriated, however, to implement this 

program because the Chairman of the House Appropriations 

Committee was opposed to the program as an untried 
31 scheme. After the Alaska earthquake, the proposal for 

28 

29 

U,S, Congress, Senate Report No, 91-1157, p, 6. 

I bid,, p. 7. 

30 
The Federal Flood Insurance Act, Public Law 84-1016 

(70 Stat, 1078), August 7, 1956, 
31 
Robert C. Ely, "The Prospects for a Federal Dis

aster Program," The Insurance Law Journal, No. 525 
(October, 1966), pp, 599-600, 
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federal disaster insurance was raised again. This time 

it had considerable support. Senator Ralph Yarborough of 

Texas, compared the proposal to the Federal Hail Insurance 

Program of the 1930's which was so successful that it 

induced private companies to write crop insurance against 

hail losses for the first time, D, C. Dacy and H. Kun

reuther recently examined the federal role in disaster 

relief and concluded that a federal disaster insurance 

program was required to replace the current system of 

grants and loans which is both inefficient, because it 

encourages building in hazardous areas, and inequitable 

because it favors "imprudent" individuals who are often 

better off after receiving disaster relief than they were 

32 
before the disaster struck. 

The only other major changes in the proposed senate 

disaster legislation were: 

1, The elimination of a 50 per cent matching local 

funds requirement for aid to rebuild public facilities; 

2, The extension of certain provisions of the bill 

back to August, 1969, to cover Hurricane Camille; and 

3, The extension of certain provisions back to 

April, 1970, to cover the Lubbock tornado. 

It should also be noted that Congress rejected the 

^^Dacy and Kunreuther, The Economics of Natural 
Disasters, pp. 254-54. 
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idea of combining all existing disaster legislation into 

one omnibus bill. The final version of the new law 

contained many new provisions, but left much of the 

older legislation concerning relief to individuals intact. 

The Federal Disaster Relief Act of 1970 

President Nixon signed the Federal Disaster Relief 

Act of 1970 into law on December 31, 1970, thereby making 

1971 a major milestone in the history of federal disaster 

relief. 33 

Section 101 A of this law provides insight into the 

changing Congressional attitude on the proper scope of 

federal disaster relief. 

The Congress hereby finds and declares that 
(1) because loss of life, human suffering, loss 
of income, and property loss and damage result 
from major disasters such as hurricanes, tor
nadoes, storms, floods, high waters, wind-driven 
waters, tidal waves, earthquakes, droughts, 
fires, and other catastrophes; and 
(2) because such disasters disrupt the normal 
functioning of government and the community, 
and adversely affect individual persons and 
families with great severity; 
special measures, designed to assist the efforts 
of the affected States in expediting the render
ing of aid, assistance, and emergency welfare 
services, and the reconstruction and rehabili
tation of devastated areas, are necessary. 

It is the intent of the Congress, by this Act, 
to provide an orderly and continuing means of 
assistance by the Federal Government to State 
and local governments in carrying out their 

^'^Disaster Relief Act of 1970, Public Law 91-606 
(84 Stat, 1744-5), December 31, 1970, 
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responsibilities to alleviate the suffering and 
damage which result from such disasters by— 
(1) revising and broadening the scope of exist
ing major disaster relief programs; 
(2) encouraging the development of comprehensive 
disaster relief plans, programs and organizations 
by the States; and 
(3) achieving greater coordination and responsive
ness of Federal major disaster relief programs,34 

The Federal Disaster Act of 1970 contains many new pro

visions and substantial revisions of previous policies 

among which the following are most illustrative: 

1. The Director of OEP is authorized to enter into 

agreements coordinating the disaster relief roles of the 

Red Cross and any other disaster assistance organizations 

and to utilize, with their consent, their personnel and 

facilities for restoration of community services and 

facilities; 

2. The Director is authorized to establish temporary 

communications and public transportation systems in a 

disaster area to enable the community to resume its 

normal pattern of life as soon as possible; 

3. Jhe Director is authorized to provide temporary 

housing for disaster victims and to provide federal 

assistance for the payment of rental or mortgage payments 

for persons who face eviction as a result of financial 

hardship caused by the disaster; 

34 Ibid., Sec, 101. 



123 

4, Loans of several types are to be made available 

to individuals and businesses under reduced interest 

rates and flexible terms by the Small Business Adminis

tration, Farmers Home Administration and Veterans Adminis

tration, Up to $2,500.00 of the principal can be can

celed and repayment can be suspended for three years on 

these loans, 

5. A stricken enterprise which constituted a major 

source of employment for an area is eligible for a federal 

loan under liberal terms in whatever amount is necessary 

to enable it to resume operations and thereby restore the 

economic stability of the area; 

6- Food coupons or surplus commodities will be 

made available to low income families as required; 

7. The Director shall assure that adequate legal 

services are made available to low income individuals who 

need legal advice as a consequence of the disaster; 

8. The President is authorized to provide unemploy

ment compensation for persons unemployed as a result of a 

disaster, 

9. Contributions may be made to state and local 

governments to repair, restore, reconstruct, or replace 

any public facility, except that the federal contribution 

is not to exceed 100 per cent of the net cost of repairing, 

restoring, reconstructing, or replacing the facility on 
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the basis of the pre-disaster design of the facility. 

Under this provision, full flexibility is allowed 

to local governments in deciding what type of restora

tion will be made, 

10, The President is authorized to make grants to 

a community to replace tax revenues lost because a 

disaster has reduced the community's tax base. 

These provisions have greatly magnified the role 

of the federal government in disaster relief. Under this 

authority the Office of Emergency Preparedness should be 

able to provide local governments with all the assistance 

they need to cope with urban disaster. 

It remains to be seen how this authority will be 

used by the federal government. President Nixon appears 

disposed to be liberal in his interpretation of what 

constitutes a major disaster. During February, 1971, 

he declared five major disasters and made initial allo

cations to enable the Office of Emergency Preparedness to 

assist local governments in recovery efforts. These allo

cations covered disaster situations in several states: 

February 9 California Earthquake $1,000,000 

February 9 Uiashington Heavy rains, 
melting snows, 
and flooding 500,000 

February 13 Oregon Storms and 
flooding 300,000 



February 22 lYlississippi 

February' 23 Nebraska 

Storms and 
tornadoes 

Severe storms 
and flooding 

125 

$ 500,000 

500,000 35 

The Politics of Disaster Relief 

Uihile this study has not dealt directly with the poli

tics of disaster relief, it would be well to point out 

that in severe urban disaster situations, such as the 

Lubbock tornado, political considerations may be temporarily 

set aside. This does not mean that disaster relief is 

apolitical because, as was pointed out earlier, Lubbock's 

elected officials used political means to influence changes 

in federal disaster legislation so that Lubbock would be 

eligible for additional recovery assistance from the 

federal government. 

There is some evidence, however, that voters may not 

consider disaster a political issue for which elected 

officials will be held responsible. For example, F. 

Glen Abney and Larry B, Hill examined the effect of 

Hurricane Betsy on a municipal election in New Orleans, 

Louisiana, and concluded that the political repercussions 

of the disaster were not detrimental to the re-election 

of an incumbent mayor, even though his opponent had tried 

^^Office of Emergency Preparedness, "lYlajor Disaster 
Declarations 1953-1971," Uiashington, D,C., lYlarch, 1971. 
(typewritten list.) 
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to capitalize on the city's lack of preparedness for the 
36 

hurricane, Abney and Hill discovered that the mayor's 

administration was able to neutralize the stress induced 

by the hurricane on the political system because the 

community consistently held favorable attitudes towards 

the office of mayor, because the current mayor and his 

administration pursued a vigorous program of post impact 

relief activities and, finally, because the voters did 

not consider the hurricane a political issue for which the 

mayor should be held responsible, but rather as the act of 

an inscrutable God, 

There is no reason to believe that the response of 

Lubbock's officials will be a significant political variable 

in future elections. There is less room for political 

considerations in urban disaster situations because the 

tasks required to relieve the collective stress are 

usually quite evident. 

In less clearly defined disaster situations this 

may not be the case, A recent example of this is the 

request made by Governor Smith of Texas for a disaster 

declaration covering drought stricken areas of Texas, 

Governor Smith attempted to generate political pressure 

^^F. Glen Abney and Larry B. Hill, "Natural Disasters 
as a Political Variable: The Effect of a Hurricane on 
an Urban Election," American Political Science Review, 
Vol, LX, No. 4 (December, 1956), p. 980. 
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in the matter by writing a letter to President Nixon 

requesting that he declare 175 Texas counties as major 

disaster areas. A month earlier. Smith had made a similar 

request for 50 Texas counties which had not been acted on 

by the federal government. The Governor released copies 

of his letter to the press and made public statements 

indicating that the presidential proclamation would make 

Texas farmers eligible for federal relief, including 

such things as a S2,500.00 loan that could be forgiven 

under certain circumstances. Texas Senator John Tower 

accurately described the probable result of a presidential 

declaration covering so broad an area and dealing with a 

situation which would be hard to define as a genuine 

collective stress situation, when he said it would open 

37 
a "Pandora's box" of troubles. 

^"^"Drought Aid Plea Renewed," Lubbock Avalanche-
Journal, April 23, 1971, p. A-1. 



CHAPTER VIII 

CONCLUSION AND RECOIYIIYIENDATIONS 

Disaster relief has become a cooperative effort 

between all levels of government in recent years. The 

impact of a major disaster in an urban area disrupts the 

flow of municipal services and induces a collective stress 

situation which must be relieved rapidly because of the 

interdependence of the city dweller with the other members 

of his community and of his dependence on his government 

to supply him with many of his basic needs. 

Often in major urban disasters the timely restoration 

of services required to permit the return of the normal 

operation of the community is beyond the capability of 

local resources, Uihile temporary relief measures may be 

necessary, the logistics of meeting the needs of an urban 

population are so involved that permanent restoration of 

the damaged municipal service system is more feasible than 

attempting stop-gap measures. The procedures which the 

American federal system has developed to deal with disaster 

rely on intergovernmental relations between all levels of 

government to achieve a corporate solution for relieving 

the collective stress situation. 

128 
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An Evaluation of Intergovernmental 
Relations in Lubbock 
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Federal-Local Relations Prior to 
lYlay 11, 1970 

In evaluating the intergovernmental relations which 

the City of Lubbock experienced as a result of the Lubbock 

tornado, it is necessary to consider the general climate 

of intergovernmental relations existing before lYlay 11, 1970 

As was indicated earlier, local governmental officials in 

Texas have historically expressed a reluctance to accept 

federal assistance because their strong states-rights 

outlook led them to believe that the "strings attached" 

to federal money would impinge on their sovereignty. Crane 

noted the case of a Texas governor who made the statement 

that "The only thing we want from the federal government 

is to be left alone." This statement was made only a year 

after the federal government had assisted the city of Uiaco 

considerably in its recovery at his request. As was noted 

earlier, the City of Lubbock's participation in federally 

sponsored programs prior to 1970 was quite limited because 

elected officials felt that local problems should be 

handled with local resources. 

^Billy Gene Crane, "Intergovernmental Relations in 
Disaster Relief in Texas" (unpublished Ph,D, dissertation. 
The University of Texas, I960), p. 293, 
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Federal-Local Relations After 
lYlay 11, 1970 

• Following the tornado, however, there was no indication 

of reluctance on the part of local officials in Lubbock in 

accepting federal disaster assistance. In fact, they 

viewed the availability of federal aid as a right. None 

of these officials felt that "strings were attached" to the 

federal money, Lubbock's attitude towards acceptance of 

federal assistance changed considerably and the city is 

currently participating in over a dozen federal programs. 

Perhaps the best explanation for this changed outlook 

on the question of federal aid was the fact that Lubbock's 

Emergency Operations Plan worked so well. At no point 

during the disaster recovery operation did local officials 

have reason to believe that they were not in full control 

of the situation. This allowed them to take both credit 

for the progress made towards recovery and gave them no 

cause to blame any of the agencies who made assistance 

available to Lubbock for any shortcomings in the recovery 

program. 

Practical Federalism in Lubbock 

The disaster relief'operation in Lubbock is an 

excellent example of what was defined earlier as "practical 

federalism." Under "practical federalism" each of the 

three levels of government took part in getting the job 

done. Disaster relief in Lubbock was a cooperative effort. 
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The Federal Role 

The federal government's role consisted primarily of 

providing needed resources. This is a proper role because 

of the three levels of government, it is best able to meet 

unexpected financial needs of the magnitude required to 

restore urban services. It should also be pointed out 

that a strong Civil Defense program existed in Lubbock 

because federal funding had been made available for 

equipping the Emergency Operations Center and for pro

viding approximately one-third of the city's annual Civil 

Defense budget. 

The State Role 

The state role, on the other hand, consisted of pro

viding immediate post impact aid-in-kind and of coordi

nating the requests for assistance between the city and 

the federal government. This role, as an intermediary, 

is important because it relieves federal officials of 

the administrative burden of determining the relative 

seriousness of the thousands of disasters occurring annu

ally throughout the United States, The requirement that 

the state governor determine that a valid need exists 

for federal assistance is important to the smooth function

ing of the federal disaster relief program. 
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The Local Role 

The role of the local government in Lubbock was 

being aware of its resources and having workable plans 

which would allow it to function under stress, Lubbock's 

government was able to cope with the stresses imposed by 

the disaster because its normal pattern of operation 

was not altered to deal with the crisis. In order for 

local government to be able to function in this manner, 

two conditions must be observed: 

First, the disaster tasks assigned the various 

community emergency organizations should parallel their 

every day duties. In this way they will be familiar 

with what is expected of them during emergency operations. 

Personnel, whose normal duties are not disaster related, 

should be assigned to assist other departments under the 

direction of these other departments' supervisors, 

rather than attempting to perform unfamiliar tasks on 

their own. 

Second, the Civil Defense resources should serve 

dual purposes. That is, emergency resources should be 

designed so that they are also useful in normal operations, 

For example, rather than set up a separate Civil Defense 

communication system, which will lie idle until the 

emergency, existing systems should be supplemented or 

planned in such a way that they can be drawn on in 
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emergency situations and yet, meet valid normal operating 

needs. The application of this principle permits govern

mental personnel to become familiar with the emergency 

resources and allows local officials to justify expendi

tures of scarce funds for resources for which an immediate 

need cannot always be demonstrated. 

The employment of a "practical federalism" in Lubbock 

allowed city officials to work effectively with many dif

ferent federal, state, and private agencies in the recov

ery program. There is no evidence that any major dis

agreements arose between the city and the outside agencies 

which provided assistance, and from the standpoint of inter

governmental relations, the Lubbock disaster relief opera

tion will be remembered as an example of how the various 

units of a federal system can work in harmony. 

The Effectiveness of Disaster 
Preparedness Programs 

The effectiveness of a Civil Defense and Disaster 

Preparedness program can be judged by two criteria, first 

whether or not stated plans were followed and, second, 

by the resulting response to disaster. 

The Implementation of the Emergency 
Operations Plan 

Under the first criterion, the Lubbock Civil Defense 

program must be judged as very effective. The city defined 
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its Civil Defense program as local government operating 

in an emergency. The key to the program was the Emergency 

Operations Plan which specified procedures for responding 

to threatening situations. 

The fact that the Emergency Operations Center was 

activated according to this plan two hours before the 

tornado struck was a major accomplishment. Lubbock had 

not experienced a major disaster in this century, although 

severe weather constantly threatens the city. In spite 

of the frequent false alarms, officials from each of the 

city's departments responded to a routine alert. Had 

these officials not believed strongly in the Civil Defense 

program, the EOC might have been empty when the tornado 

struck and the city's government might not have been able 

to organize itself following the impact of the tornado 

in sufficient time to take control of the relief effort. 

The tasks assigned in the Emergency Operations Plan 

were generally accomplished as intended. This can be 

attributed to the fact that the tasks assigned to the 

various departments paralleled their normal duties, or 

involved assisting other departments in critical areas. 

Under this system operational decisions were made by 

supervisors who were familiar with the nature of the 

various emergency tasks, had a knowledge of available re

sources, and knew the stricken areas intimately. 
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The Response to the Disaster 

The second criterion is harder to apply because 

there is a tendency to compare the actual response to a 

hypothetical ideal response. There is no doubt that there 

were many mistakes made in the initial phase of the disaster 

relief effort and that some aspects of the long-term recov

ery program, such as urban renewal, have been delayed. 

However, if this criterion is applied against the record 

of previous disaster relief operations in relieving collec

tive stress situations, Lubbock's performance must be rated 

high. 

By making extensive use of the assistance that was 

made available from many sources, Lubbock was able to 

restore essential services to the community within a few 

days. Individual victims were provided with the means to 

rehabilitate themselves through the Red Cross, lYli-Casita, 

and the many other private agencies which worked with 

government officials. This rehabilitation process has 

enabled many of the victims to completely recover from 

the tornado,/ The completion of the long term tornado 

recovery programs which the city has initiated with federal 

assistance, such as urban renewal and neighborhood develop

ment, should raise the standard of living in some of the 

city's poorer areas, such as the Guadalupe neighborhood. 
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Utilization of a News lYledia "Hot Line" 

Since ^ay 11, 1970, the city's disaster preparedness 

has been improved to correct deficiencies which were noted 

during the tornado operation. One of the most noteworthy 

improvements was the installation of a "hot line" in the 

Lubbock Emergency Operations Center, This "hot line" 

consists of direct telephone links with all of the city's 

news media. By picking up a single telephone receiver, a 

city official can simultaneously announce warnings and 

other Civil Defense instructions to all of the city's mass 

media, for relay to the public. Had such a system been 

available during the tornado operation, it would have 

greatly assisted the city government in keeping the public 

informed concerning the disaster. 

The Performance of the Council-
fYlanager Form of Government 

Lubbock's council-manager system of government 

functioned very well during the disaster situation. The 

method of government under which an elected City Council 

makes policy decisions and an appointed City lYlanager makes 

operational decisions functioned very smoothly, lYlayor 

Cranberry and the Council declared a state of emergency, 

passed emergency ordinances and made the official requests 

for outside aid. The political efforts of Lubbock's lYlayor 

and City Council were instrumental in the success of the 
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city's congressional representatives in having parts of 

the Disaster Relief Act of 1970 made retroactive to include 

the Lubbock tornado. 

A.-

The Decision to Employ the System of 
Government Normally Used in Daily 

Operations for the Relief 
Operation 

The administration of the relief and recovery programs 

was delegated by the City Council to the City manager and 

his staff. It appears that this was a wise decision 

because these officials have established day-to-day working 

relationships in accomplishing the normal tasks of city 

government. A change of authority relationships during a 

period of crisis and severe stress would have impeded the 

performance of relief operations. The council-manager 

form of government allowed the important operational 

decisions to be made by the City lYlanager who deals on the 

operational level on a daily basis. This was important 

because the mayor and the councilmen are not deeply involved 

in the daily operation of the city. They also must remain 

more attuned to the political implications of their actions 

than the City lYlanager. In Lubbock, this situation which 

is common to the council-manager form of government was 

particularly pronounced. The lYlayor, who had been elected 

only three weeks earlier, was a dentist who had served one 

two-year term as a councilman. The City Manager, on the 
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other hand, was a professional administrator who had 

occupied his post for several years and had had previous 

experience with disaster operations in 1961, when he was 

City lYlanager of Freeport, Texas, during Hurricane Carla 

The performance of the council-manager form of govern

ment following the tornado proves that it is an efficient 

method of handling involved urban problems which require 

a delicate mixture of political accumen and administrative 

expertise. 

The Adequacy of Current Legislation 

The provisions of Public Law 81-875 were inadequate 

in that they did not allow enough assistance for the 

permanent restoration of urban services. Fortunately for 

Lubbock, the law was not strictly interpreted and con

siderable permanent restoration was permitted with federal 

funds. This loose interpretation of Public Law 81-875, 

however, could lead to unequal treatment of local govern

ments under the federal disaster relief program, depending 

on the way the law is applied by regional federal officials. 

The Federal Disaster Relief Act of 1969 provided some 

additional assistance, but this law was a temporary measure 

which was due to expire on December 31, 1970. 

In a letter to the Lubbock City lYlanager on June 2, 

1970, Senator Ralph Yarborough told how he felt that his 

testimony on the Lubbock tornado before the Special Sub-
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committee on Disaster Assistance increased Senate concern 

for the many problems caused by the tornado. It is 

apparent that the Lubbock tornado was a factor in the 

passage of the Disaster Relief Act of 1970, which gave 

the federal government a much more extensive role in 

disaster relief. 

The provisions of Public Law 91-606, which were 

previously enumerated, enabled the federal government to 

assist local governments in relieving most elements of 

disaster imposed collective stress situations. This new 

legislation also allows unprecedented, direct assistance 

to individual disaster victims. The extent of the federal 

participation could hardly be broadened further without 

impinging on the traditional role of local government 

and private organizations in disaster relief. 

Proposals for a Disaster Insurance Program 

It was noted previously that Congress has considered 

the adoption of a Federal Disaster Insurance Program at 

times. In view of the increased federal role authorized 

by Public Law 91-606 adoption of such a program, which 

would be nearly impossible to administer, except in 

^Letter, Ralph Ui, Yarborough to Uiilliam R. Blackwell, 
lune 2, 1970, City of Lubbock, Texas, Finance Department, 

Lubbock Tornado File, 
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areas of extremely high and continuing risk, does not 

appear desirable at this time. Some proponents of such 

a program appear to be motivated by a desire to see 

federal assistance be made available in proportion to 

the extent of a victim's loss, rather than by his need. 

This criticism that disaster relief tends to level 

differences between classes which existed prior to a 

disaster, is not new to the history of disaster relief, 

Alan H. Barton pointed out how this was an important 

issue in the relief operation in Holland following a 

3 
serious flood. He also noted an instance in Louisiana 

where a local relief fund was set up to help persons 

whom the Red Cross had found possessed sufficient 

resources to help themselves. 

Determining if such social conflict existed in 

Lubbock was beyond the scope of this study, as was any 

investigation of the possibility that aid was not made 

available equally to all the victims of the tornado. 

It is still appropriate to conclude, however, that 

disaster relief should be made available solely on the 

basis of need. If the purpose of disaster relief is to 

remove a collective stress situation so that the members 

Allen H, Barton, Communities in Disaster: A 
Sociological Analysis of Collective Stress Situations 
(Garden City, New York: Doubleday and Company 
Incorporated, 1969), p, 308, 

^Ibid,, p. 315 
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of a community may receive expected conditions of life 

from the system, it should not be important to what degree 

their basic needs were being met before the disaster struck 

The initiation by the city of a wide variety of recovery 

programs does not indicate that the city and the relief 

agencies considered anything but need as they worked to 

relieve the collective stress situation. 

The success of the Lubbock disaster relief operation 

raises the question of why intergovernmental relations 

has not worked so well in relieving the collective stress 

situations existing on a permanent basis in the decaying 

central cities of many of the nation's metropolitan areas. 

Consideration should be given to applying some of the 

concepts which have proved successful in the intergovern

mental relations of disaster relief to the less dramatic 

collective stress situations existing in our society. 

Barton has suggested that recent urban riots could be 

interpreted as a call for this type of action: " . . . 

the residents of American ghettoes have taken to creating 

their own physical disasters as a means of attracting 

5 
attention to their own plight," 

Recommendations for Improving Response 
to Urban Disaster 

Perhaps the key deficiency which this study revealed 

Ibid,, p, 208, 
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is that the degree of disaster preparedness varies greatly 

among local government^. The primary responsibility for 

disaster preparedness lies with local government, but the 

impetus for planning should come from state government. 

Local governments which face shortages of funds for normal 

operations are often reluctant to make expenditures for 

contingencies which might never occur. The federal govern

ment, on the other hand, cannot provide sufficient flexi

bility in planning assistance to localities because the 

nature of the threats posed by various kinds of disasters 

varies so greatly throughout the United States, 

The Role of the States in Disaster Planning 

Under the Disaster Relief Act of 1970, the federal 

government has encouraged the states to promote disaster 

planning by allowing $25,000.00 one time grants and 

$25,000,00 annual grants on a matching basis for develop

ing and maintaining: 

. . . comprehensive plans and practicable 
programs for preparation against major dis
asters and for relief and assistance for 
individuals, businesses and local governments 
following such disasters. Such plans should 
include long-range recovery and reconstruction 
assistance plans for seriously damaged og 
destroyed public and private facilities. 

^The Disaster P^ii^f Act of 1970, Public Law 91-606 
(84 Stat. 1744), December 31, lyvu, bee. 206 (a). 
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The states should utilize these grants to assist 

local governments in increasing their preparedness for 

disaster. The university can provide valuable assistance 

to state Civil Defense officials in this task by conducting 

research on local response to disaster and by making the 

results of such research available directly to local 

government in the form of research reports and training 

programs conducted in concert with state Civil Defense 

officials. 

The Coordination of Civil Defense 
at the Local Level 

Civil Defense efforts at the local level should be 

coordinated between units of government facing common 

threats. Such coordination can be facilitated by more 

vigorous liaison action on the part of state officials. 

The combination of county and municipal Civil Defense 

functions may be feasible and desirable in many areas. 

All local governments in the High Plains area of Uiest 

Texas, for example, face a similar tornado threat. 

The smaller municipalities and unincorporated communities 

require Civil Defense programs tailored to their needs, 

but they cannot afford to employ professional Civil 

Defense advisors. Joint county and city Civil Defense 

organizations should be established to serve this need. 

Interlocal cooperation should be increased in the entire 
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area served by the warning systems of the various local 

offices of the National Uieather Service, 

At the national level, the functions of the Office of 

Emergency Preparedness and the Office of Civil Defense 

should be combined into one Office of Disaster Preparedness. 

A single federal agency could provide assistance to state 

and local governments without the duplication involved in 

the current system where both OEP and OCD have contact 

with state and local agencies which are responsible for 

both civil defense and disaster preparedness functions 

simultaneously. 

The importance of defining Civil Defense as local 

government operating in an emergency cannot be over

emphasized. The military and para-military organizations 

of all levels of government have a role to play in provid

ing resources for Civil Defense, but decision making in 

this area is a civilian function which must remain as 

close to the people as possible because, as Samuel H, 

Prince pointed out over fifty years ago in his study of 

the Halifax explosion, disaster relief can be a tremendous 

force for social change.'^ It is in the interests of the 

community that such decisions be made by their elected 

officials. 

•'Sa-nuel H. Prince. "Catastrophe and Social Change," 
Studies in H.<«tnrv. Economi rs and Public Lam, 
No, 1 (January, 192(5), pp. 121-lJ-i. 
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Under a system of " p r a c t i c a l federalism" a l l leve ls 

of government can p a r t i c i p a t e in disaster r e l i e f in a 

manner which w i l l assure the speedy r e l i e f of the co l l ec 

t ive stress s i t u a t i o n s imposed by d isasters , while allowing 

decisions which have an important bearing on the future of 

the community to be made at the loca l l e v e l . 
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