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This study investigates the recovery efforts provided

for low income and ethnic minority populations by

organizations during the permanent housing phase of recovery

in Watsonville, California, following the Loma Prieta

earthquake of October 17, 1989. The case study format is

used to discover what activities were performed and why each

organization chose to perform them. Dynes and Quarantelli's

(1968) typology of organization is used to explain how and

why established, expanding, extending and emergent

organizations participated in the recovery efforts. The

findings indicate that the type of organization dictated the

kind of tasks each organization performed. Organizations

maintained activities during recovery for which they had

experience, expertise and proficiency.



ACKNOWLEDGMENT

I would like to express my appreciation to the National

Science Foundation and the United States Geological Society

for funding the grant that made this study possible.

iii



TABLE OF CONTENTS

Page

LIST OF TABLES............................................Vi

LIST OF ILLUSTRATIONS....................................vii

Chapter

I. INTRODUCTION.......................................1

II. REVIEW OF LITERATURE..............................5

Research Problem and Literature Review
Recovery and Reconstruction Research
Recovery Phases Literature
Long Term Disaster Effects
Socioeconomic Status and Disaster Recovery
Racial and Ethnic Variables in Recovery
Organizational Typology
Type I Organizations
Type II Organizations
Type III Organizations
Type IV Organizations
Critique of the Model

III. METHODS............................................31

Fieldwork and Field Techniques
Gaining Entrance
The Research Site
Sampling
Organizational Sampling
Respondent Sampling
Research Design
Data Gathering
Interviews
Observations
Document Analysis
Unit of Analysis
Data Organization

iv



IV. WATSONVILLE COMMUNITY CONTEXT .................... 46

Historical Background
Geography
Disaster Risks and Experiences
Local Industry
Local Government
Housing Market
Earthquake Damage to Housing

V. CASE STUDY........................................61

Established Organizations
Career
Characteristics
Consequences
Expanding Organizations
Career
Characteristics
Consequences
Extending Organizations
Career
Characteristics
Consequences
Emergent Organizations
Career
Characteristics
Consequences

VI. ANALYSIS..........................................94

Conditions-Type I
Conditions-Type IV
Established and Emergent Organizations
Conditions-Type II
Conditions-Type III
Expanding and Extending
Exceptions
Conclusion

VII. CONCLUSION....................................109

APPENDIX.................................................115

REFERENCES...............................................124

V



LIST OF TABLES

Page

TABLE 4.1.................................................51
Population Figures for Watsonville 1960-1990

TABLE 4.2.................................................54
Santa Cruz County Labor Market-1988

TABLE 4.3.................................................58
Average Number of Persons Per Household in
Watsonville: 1980-1990

TABLE 4.4.................................................60
Earthquake Damage to Housing: Watsonville

vi



LIST OF ILLUSTRATIONS

Page

FIGURE 2.1 ................................................19
Types of Organized Behavior in Disasters

FIGURE 6.1................................................95
Permanent Housing Phase
Disaster Response Tasks and Type of
Organization

vii



CHAPTER I

INTRODUCTION

This particular study is a small part of a

comprehensive investigation into the sheltering and housing

of special populations following the earthquake. The

research team for the larger study, including this author,

investigated, through longitudinal data gathering, the

recovery process in Santa Cruz county. This process

involved data gathered from the emergency time period

through the permanent housing phase.

October 17, 1989 will live in the memory of most

northern California residents. It was on this day, at 5:04

PM, that the Loma Prieta earthquake struck the area with a

magnitude of 7.1 on the richter scale. Many people across

the nation were also focussed on northern California through

the medium of television. It was the opening game of the

world series and our eyes were on Oakland, California. As

the sportscasters primed their pregame banter and fans

settled in, the earth rumbled. The next pictures of the

city by the bay were of a disaster of some magnitude.

Television camera's revealed death, destruction, fire and

1
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fear. National news coverage was riveted on the collapse of

the San Francisco Nimitz freeway. The daring escapes and

acts of heroism became the grist for the news media's mill

for several days.

As the imminent danger of individual's lives was

eliminated, the nation began to center their attention on

the communities nearest the epicenter of the quake. Those

communities located in the county of Santa Cruz. Santa Cruz

county was the site of extensive physical damage to both

homes and businesses. Fortunately, the death toll was

minimal. However, the effect on the area's population was

not. The extensive devastation to downtown Watsonville, as

well as its housing stock would prove a difficult burden for

community residents, city personnel and earthquake response

workers. The considerable damage to the residential sector

of Watsonville would require an intense commitment to long

term recovery.

The topic of interest for this project was the

permanent housing of low income residents in Watsonville,

California. The focus of the research is on the

organizational response to the needs of this sector of the

community. Watsonville provides an ideal location for the

focal point of this study. Its existing low income

population and high residential damage levels provide the
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setting for the investigation into long term permanent

housing issues.'

This study is designed to deal with the organizational

level of earthquake response during the permanent housing

phase of recovery. The essential question it will address

is: What tasks do response organizations provide for low

income and ethnic minority populations in recovery during

the permanent housing phase following disaster? Within this

broad inquiry it will be necessary to examine: 1) What the

organizations did in response and 2) Why they participated

in these activities. The succeeding chapters will help to

answer these queries.

The second chapter of this report reviews the

literature relevant to disaster recovery including recovery

and reconstruction research, recovery phases studies,

findings on long term disaster effects, research on

socioeconomic status and disaster recovery, racial and

ethnic variables in recovery and research on an

organizational typology for disaster response.

The third chapter discusses the methodology used for

the study. The issues of gaining entrance, the research

setting, sampling, research design, unit of analysis, data

gathering and data organization are addressed in this

chapter. The research design encompasses intensive

interviewing, observation and document analysis.

'The research for this report was supported through a joint
U.S. Geological Survey and National Science Foundation grant #
BCS 9003886.
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The fourth chapter provides an overview of the

community. The context of the community is explored in this

chapter. Watsonville's historical background, geography,

disaster risks and experiences, demography, local industry,

local government, housing market and earthquake damage to

housing are detailed here.

The fifth chapter is a case study of Watsonville

describing the process of disaster response for the

organizations during the permanent housing phase. This

chapter is broken down according to Dynes and Quarantelli's

(1968) organizational typology. The established, extending,

expanding and emergent groups' careers, characteristics and

consequences are detailed in this chapter.

The analysis of the response according to an

intersection of type of organization and function played is

given in chapter six. This chapter is divided according to

organization type and the tasks these types of organizations

played in the long term housing recovery phase.

And finally, the concluding chapter summarizes the

findings fo:r the overall study. Implications for further

research are also discussed.

Additionally, an appendix is included. This includes

copies of the interview instruments used for data gathering

and a map of the community.



CHAPTER II

REVIEW OF LITERATURE

Research Problem and Literature Relevance

The fundamental research problem analyzed in this study

examines the tasks that organizations do following

disasters. Specifically, this analysis is placed

contextually in a Watsonville during the permanent housing

phase of recovery. I will be looking at what activities

recovery organizations perform during the permanent housing

phase. Several factors are related to the these activities.

These can include the potential long term effect on the

community, socioeconomic variables, racial and ethnic

variables and type of organization.

Quarantelli's (1982) definition of the phases of

recovery guide the data gathering procedures and provides a

workable method of division for response phases. Moreover,

it provides a distinct definition of periods of recovery.

Since this study utilizes these divisions, it is necessary

to describe Quarantelli's four phase model. His final

phase, the permanent housing phase, is the focus for the

analysis. His definition of the time period is used to

designate the phase. The organizational response provides

the activity for analysis. Another method of phase division

5
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is also discussed to illustrate the options in regard to

disaster stage delineation.

The organizational responses provide the core for the

analysis. Dynes and Quarantelli's (1968) typology of

organizations is employed to guide the analysis of

organizational function. The research pertaining to their

model is reviewed.

Defining Disaster

The definition of disasters have been discussed in

literature for several decades. The term has gone through a

variety of definitional phases. The justification for the

inclusion of the Loma Prieta earthquake in Watsonville in

the category of disasters.

One of the earliest attempts to define disaster was

Fritz's (1961) definition of the term. He defined a

disaster as " ...an event, concentrated in time and space, in

which a society, or a relatively self-sufficient subdivision

of a society, undergoes severe danger and incurs such losses

to its members and physical appurtances that the social

structure is disrupted and the fulfillment of all or some of

the essential functions of the society is prevented" (Fritz

1961, p.655). This definition emphasizes large scale social

systems, biological survival, order, meaning and motivation

(Fritz 1961). Kreps (1984) expands upon Fritz's definition.

He points out that this definition focuses on events,

designated by space and time having impacts on social units
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with corresponding responses by these units (Kreps 1984).

Kreps (1984) discussion continues with the argument of

dependent and independent variables. Fritz's (1961)

definition indicates that events and impacts are independent

and social units and responses are dependent. Kreps (1984)

reverses this by revising the definition of disaster. Kreps

(1984) defines disasters that are "events, observable in

time and space, in which societies or their larger subunits

(e.g. communities, regions) incur physical damages and

losses and/or disruption of their routine functioning. Both

the causes and consequences of these events are related to

the social structures and processes of societies or their

subunits" (Kreps 1984, p.312).

Quarantelli (1985) also addresses the issue of

conceptualizing disasters. Quarantelli (1985) indicates

that disasters have been associated with a variety of

definitional aspects including physical agents, the physical

impact, assessment of physical impact, social disruption

from physical impacts, social construction of reality,

political definition and imbalance of demand-capability

ratio in crisis situations. Each of these conceptual

frameworks have been used in the past to define disaster.

However, the trend of late is to move from the focus on the

physical event to the social situational features

(Quarantelli 1985). These are particularly the construction
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of reality, political designation or the particular social

characteristics (Quarantelli 1985).

Kreps (1989) further defined disasters in terms of

nonroutine social problems. Quarantelli (1989) and Drabek

(1989) responded to this reconceptualization of disasters.

Quarantelli responded by noting that disasters may be

defined as conceptual creations rather than "realities which

need correct labels" (Quarantelli 1989, p. 245). The social

characteristics, not the physical features, of disasters

should not be confused with the conditions or consequences

of disaster. Finally that disasters are a social change

dynamic, not nonroutine social problems (Quarantelli 1989,

p.245-49).

Drabek, however, agrees with the concept of disasters

as nonroutine social problems, while emphasizing the

"broader historical context of policy and community and

societal changes that resulted in certain human beings being

placed into locations--both geographical and social--of high

risk" (Drabek 1989, p.260). As Quarantelli (1985) noted the

tendency in disaster conceptualization has moved from the

physical to the social characteristics of the event.

Although the above definitions provide different

perspectives, the earthquake in Watsonville can be

classified as a disaster. The definitions by Kreps (1984)

and Fritz (1961) of physical impact on the community and

social disruption of that community were both experienced in
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ZWatsonville. The issues of social construction of reality

and political designation are also relevant in Watsonville.

The residents of the community defined the experience as a

disaster and the political entities (local, state and

federal) all assigned the earthquake as a disaster.

Recovery and Reconstruction Research

This research describes the tasks that specific

organizations perform during the permanent housing phase.

This phase involves a wide range of activity focusing on the

placement of people in stable, permanent housing.

To clarify the focus of this review I define the basic

concept of recovery. Recovery in the context of disaster

can employ various units of analysis ranging from family

psychological recovery to home reconstruction (Bolin and

Bolton 1986). Haas, Kates and Bowden (1977) discuss

recovery in terms of its "ordered, knowable and predictable"

nature (p. xxvi). Recovery has also been defined as the

"repair or reconstruction of buildings and structures..."

(Rubin 1985 p. 15). Recovery entails decisions that can aid

in the "early return to normalcy, the reduction of future

vulnerability or opportunities for improved efficiency,

equity and amenity" (Haas, Kates and Bowden 1977 p.xxvi).

Recovery can be identified as the reconstruction of

destroyed property and a return to normal predisaster

conditions.
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Four lines of inquiry appear in the disaster recovery

and reconstruction literature. The categories include 1)

the definition of the phases of recovery and reconstruction

2) the long term effects that disasters have on communities

3) the socioeconomic factors contributing to disaster

recovery and 4) the racial and ethnic variables relevant to

the pace of reconstruction. Each of these areas is equally

pertinent to the study of permanent housing following

disasters. Although I focus on the organizational response,

we need an overall understanding of the general housing

recovery experienced in communities following disasters. In

order to identify the permanent housing phase it is

necessary to look at research on the stages of disaster

recovery.

Recovery Phases Literature

The recovery of communities has been a topic of

interest to researchers for a long time. This ranges from

Carr's (1932) work on disaster phase to Moore's (1958 and

1963) early work on overall recovery to Bolin and Bolton's

(1986) studies on the effect of disasters on families to

Quarantelli et al's (1983) work on emergent citizen groups

following disasters.

The literature for community recovery reveals two

similar views of recovery in terms of phases. This phase

research identifies time periods following a disaster

distinguished by specific behaviors and responses. Haas,
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Kates and Bowden's (1977 p.1) seminal work on disaster

reconstruction identifies five stages of recovery;

"restoration", "recovery", "rehabilitation",

"redevelopment", and "reconstruction" . The reconstruction

phase is divided into the "replacement reconstruction"

period and the "commemorative, betterment and developmental

reconstruction". The former is dedicated to rebuilding

destroyed construction and a return to the previous,

predisaster activities. The latter period provides the

opportunity to improve the community. Haas, Kates and

Bowden (1977) acknowledge the melding of activities between

the various phases. It is possible for different groups of

people in the same community to be participating in a

variety of different phases of recovery. Their findings

also indicate that each successive phase lasts ten times

longer than each previous stage (Haas, Kates and Bowden

1977). The length of the reconstruction process may be

influenced by decisions made during the phases of recovery

(Haas, Kates and Bowden 1977).

Quarantelli (1982) identified four stages of sheltering

and housing of disaster victims. These stages were gleaned

from a review of the literature and an in-depth look at

three disaster case studies. These case studies included a

major flood in Wilkes-Barre, Pennsylvania where thousands of

people were displaced from their homes, a massive tornado in

Xenia, Ohio in which several thousand people were
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temporarily forced from their homes and a tornado in Grand

Island, Nebraska which required extensive emergency

sheltering.

The phases Quarantelli (1982) identified are the

emergency sheltering, temporary sheltering, temporary

housing and permanent housing phases. The emergency

sheltering and temporary sheltering phase will not be

discussed due to the focus of this research on permanent

housing issues. "Temporary housing involves the

reestablishment of household routines but with the

understanding that more permanent quarters will be

eventually obtained" (Quarantelli 1982 p.76). The permanent

housing phase is the provision of permanent living quarters

for displaced disaster victims (Quarantelli 1982). This

phase is also characterized by a return to normalcy for the

victims of disaster (Quarantelli 1982). This can range from

a return to home for some to reconstruction of houses for

others. This definition of disaster recovery phases will be

used for analysis purposes in this study. The general

effect on the community following the permanent housing

recovery phase is also an important aspect of the recovery

process.

Long Term Disaster Effects

The purpose of this research was to investigate the

permanent housing phase of recovery. This goal is directly

linked with how the disaster effects the community in the
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long term. When referring to permanent housing the focus is

placed on the longevity of housing for displaced victims.

This affects the community as a whole and therefore

literature on this topic is valuable.

Long term effects caused by disasters are relevant to

this study in regard to the decision making process by

organizations. Although the organization might intend to

alter the community during the reconstruction phase, the

literature reveals that this rarely occurs.

The most significant contribution to the literature in

terms of long term community effects was Wright et al's work

(1979). Their overall findings indicate that there are no

long lasting effects to the community in terms of housing

census tracts or population. Moore's (1958) original work

in disaster research also indicates that no long range

effects are experienced by communities facing disaster.

Friesma's (1979) study also follows the trend in the

findings of the longlasting effects to community structure.

Dacy and Kunreuther's (1969) research findings indicate

that a disaster will accelerate the process of development

existing prior to the disaster experience. They suggest

that a community could benefit from the increase in

construction efforts during the rebuilding phase of

recovery. The research contributed by Haas, Kates and

Bowden produced a similar finding. "Reconstruction following

disaster compresses in time, exaggerates in process, but
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does not basically change the growth and evolution of

cities" (Haas, Kates and Bowden 1977 p.25-6).

The research findings indicate that the disaster

experience has no significant long term socioeconomic effect

on the community. The community's appear to reflect a

similar housing, population and economic pattern. Although

some research findings contend that a disaster experience

hastens the process of development already in progress at

the time of disaster impact, longlasting changes do not

occur. The long term recovery research reveals that there

are few lasting transformations to a community that has

experienced a disaster.

Socioeconomic Status and Disaster Recovery

The relationship between socioeconomic variables and

disaster recovery is particularly relevant to this study.

Studies show that disasters do not victimize all

socioeconomic classes equally (Wright et al. 1979; Friesma

et al 1979) The recovery and reconstruction phases for the

different classes are also unequal. Socioeconomic status

affects the rate at which recovery occurs following a

disaster (Bolin and Bolton 1986; Wright et al 1979; Moore

1958; Haas, Kates and Bowden 1977; and Killian, Peacock and

Bates 1983). Several factors contribute to the slower rate

of recovery for the lower socioeconomic groups. These can

include damage loss due to poor housing, large family size,

lack of insurance coverage, the resulting housing shortage
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and the multiple moves that are made by these groups.

Housing that is a poorer quality cannot withstand the

effects of a damaging disaster. Therefore, the members of

the community living in homes of this type suffer a

disproportionate amount of damage (Wright et al 1979).

Family size also contributes to the recovery rate. The

larger the family, the slower the rate of recovery (Bolin

and Bolton 1986; Moore 1958). Research findings have also

revealed that having insurance, particularly sufficient

insurance, will greatly improve the speed at which recovery

and reconstruction occur (Bolin and Bolton 1986; Wright et

al 1979; and Haas, Kates and Bowden 1977).

Disasters often cause severe damage to housing stock

and a resulting housing shortage often occurs (Wright et al.

1979). The lower socioeconomic groups within the community

are most often the ones that face the burden of displacement

(Wright et al 1979; Haas, Kates and Bowden 1977). This

displacement, the lack of housing, also lasts much longer

for the lower income groups than the upper income groups

(Haas, Kates and Bowden 1977). Renters also suffer a longer

return to normalcy. "Renters not only take longer to obtain

permanent housing, but sometimes they never return to the

same location" (Quarantelli 1982 p.280). The lack of

permanent housing means that many must live in temporary

housing requiring several moves. The frequency of moves

also negatively effects the recovery rate for the members of
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the lower socioeconomic groups (Haas, Kates and Bowden

1977).

In summary, research reveals that members of the lower

socioeconomic groups experiencing disaster are more likely

to have a difficult time during the recovery process. Their

lack of well built housing and sufficient financial

resources contributes to their slower rate of return to

predisaster conditions. This research also indicates the

higher vulnerability of this population to damage of housing

due to disasters. This population's likelihood for high

damage levels and fewer financial resources can lead to

community response to housing problems.

Racial and Ethnic Variables in Recovery

The high percentage of Latino residents in the studied

community makes it necessary to look at the literature

relative to racial and ethnic recovery following disasters.

Racial and ethnic groups often live in structurally unsound

homes that are not capable of withstanding the damage of a

disaster. They resemble the socioeconomic status groups in

this way. "Housing type relates to ethnicity because types

of construction and location are determined by costs and the

ability to pay" (Bolin and Bolton 1986 p.216). Many

ethnic and racial minorities report higher damage levels due

to the poor quality of the homes in which they reside (Bolin

and Bolton 1986; Moore 1958). Killian, Peacock and Bates'

(1983) Guatemalan research findings also indicate a similar



17

pattern. Literature has revealed that lower status ethnic

groups suffer a higher damage level and a longer time in

recovery than dominant groups (Killian and Bates, 1982;

Peacock and Bates,1982; and Killian, Peacock and Bates

1983).

Insurance coverage also influences recovery. Bolin and

Bolton (1986 p.223-4) reported that "ethnicity and social

class affect strongly insurance use and its contribution to

recovery".

The racial and ethnic group's pattern of recovery is

highly correlated to the lower socioeconomic groups. The

literature stresses the vulnerability these populations face

due to poor housing. The racial segregation of American

society contributes to the location of homes in disaster

prone areas increasing the likelihood of higher damage

levels and longer length of recovery time following

disasters (Killian and Bates, 1982; Peacock and Bates 1982;

and Killian, Peacock and Bates, 1982).

In summary, the literature that has focused on housing

following disaster experiences indicates a need to look more

closely at the permanent housing or reconstruction phase of

recovery. The trend of research regarding housing

demonstrates that the lower socioeconomic, racial and ethnic

groups will have a slower rate of return to predisaster

conditions. These groups will also move into the final

phase of recovery later and experience longer lasting
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negative effects from the disaster event. These factors

could contribute to a need for a community wide response to

housing reconstruction and recovery. The organizational

response to victim's needs for permanent housing is also an

important aspect of community recovery and can vary by

income and minority group.

Quarantelli (1982) defines his phases of recovery

according to sheltering and housing. The permanent housing

phase occurs when their is a return to normalcy in living

conditions and permanent housing situations are found by

victims. The shift to permanent housing from temporary

housing is the beginning of long term recovery.

Organization Typology

The organizations under study in this report

participated in the recovery of permanent housing for

disaster displaced victims. These organizations varied in

their objectives and the means by which they were reached.

In addition, the type of organization could be delineated

through the tasks they performed and the structure they

maintained. These categories of organizational type provide

a method for analyzing the disaster response.

Dynes and Quarantelli (1968) have developed a

classification system for organizations under stress of

disaster based on the tasks of the organization--disaster

tasks and the structure of the organization during the

impact period. Each dimension, task and structure, has two
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categories. Disaster tasks can either be regular or

nonregular, while organizational structure can be old or

new. This combination of characteristics creates a four-

fold typology of disaster responding organizations (see

figure 2-1). The following is a more precise description

of the four different types (Dynes and Quarantelli 1968).

Type I Oranizations

A Type I organization, an established organization,

retains its old structure while continuing its regular tasks

following the impact of a disaster. Police and Fire

fighting organizations are the most visible of this type.

Established groups are community oriented, they are focused

toward handling concerns that affect the entire community.

This type is also more likely to have stores of emergency

TASKS

REGULAR fNONREGULAR

STRUCTURE

Types of Organized Behavior in Disasters**
Figure 2-1

**Source:Dynes, Russell and E.L. Quarantelli. (1968).
Group Behavior Under Stress: A Required
Convergence of Organizational and Collective
Behavior Perspectives. Sociology and Social
Research 52, 416--429.

0 Type I Type III
L (Established) (Extending)
D

N Type II Type IV
E (Expanding) (Emergent)
w
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resources available immediately upon disaster impact (Dynes

and Quarantelli 1968).

The structure of these organizations facilitate the

mobilization process. Their highly bureaucratic structure

also contributes to the ease in assessing demand for

potential services due to the specific job duties performed

by employees (Dynes and Quarantelli 1968). Specifically,

these types of organizations are represented by highly

complex and bureaucratic structures that are dependent on

their hierarchical systems. The lines of authority and

paths of communication are clearly marked in a predisaster

Type I organization. These established procedures and their

adherent tasks are maintained as closely as possible during

disaster response. The Type I organization will

characteristically use only their own personnel for the

response effort. Overall, this type of organization

experiences very little structural change, although some may

occur. A change may be represented in an alteration of

authority structure. This type of organization experiences

little stress due to the practice of traditional procedures

and use of prior structural components.

Type II Organizations

Type II, or expanding, organizations, continue their

old tasks while altering or expanding their structure. A

group in this category will have a small core of workers

focused on non-emergency tasks during post-impact
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situations. However, these manifest tasks are replaced with

latent ones during a disaster response scenario. These

latent tasks are regular in the sense that they are prepared

for and expected in times of emergency. The expansion of

these groups to include voluminous volunteers alters the

structure of the organization. Examples of this type are

local Red Cross chapters, Salvation Army units and some

local and state Civil Defense agencies (Dynes and

Quarantelli 1968).

Type II organizations often encounter problems stemming

from the nature of the changes. Dynes and Quarantelli

(1968) attribute this to the alteration of both structure

and functions, the weakness of the organization's boundaries

and the vagueness of emergency functions. These types are

more likely to continue to expand their latent tasks to

cover necessary disaster response. Unlike the Type I

groups, this expansion can lead to higher stress for the

organization (Dynes and Quarantelli 1968).

Type III Orcanizations

Organizations that extend their tasks into unexpected

nonregular activities yet retain their structure represent

the Type III or extending organizations. Two sub-sections

of extended organizations have been identified. These are

emergency-relevant organizations and community-relevant

organizations. The former is the group that has their

regular tasks disrupted by the disaster or feel their normal
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activities are inappropriate. This group will temporarily

suspend postdisaster activity to perform response tasks.

Some examples of this type might be a delivery service

offering employees and trucks to deliver emergency supplies

or a construction company providing heavy equipment for

search and rescue efforts (Dynes and Quarantelli 1968).

The community-relevant organizations are groups or

clubs normally devoted to recreational, artistic, religious,

educational or philanthropic pursuits. These groups usually

work as a unit or club to aid in disaster response. A

community drama society helping to distribute emergency

supplies at a shelter would be an example of this type

(Dynes and Quarantelli 1968).

Type IV Organizations

The last of the four types is the most unstructured.

Type IV groups lack both prior structure and prior tasks.

These are the emergent groups that develop in response to

needs of the community in disaster recovery. These groups

develop from either the isolation of a population from

traditional disaster response or through a lack of

information, communications and coordination among the

various organizations (Dynes and Quarantelli 1968).

Although all four types are often seen in disaster

response, Dynes and Quarantelli (1968) suggest that there is

a sequential development of the types. Type I groups are

the first to respond to the disaster, with Type II entering
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next., Type III are the next to become involved and finally

Type IV emerge from the perceived lack of disaster coverage

by the first three types (Dynes and Quarantelli 1968).

Critique of the Model

A different perspective toward this same model was

taken by Brouillette and Quarantelli (1971). They viewed

the movement from Type I through Type IV as a consequence of

the stress placed on the structure and tasks of the

bureaucracy of the organization. The alteration of

organizational stress results in the adaption of the tasks,

structure or both. Their explanation of the model provides

suggestions for the conditions that promote these stress

changes and the direction they might take (Brouillette and

Quarantelli 1971).

Brouillette and Quarantelli (1971) agree with Dynes and

Quarantelli (1968) on the sequence of involvement of the

various types in disaster response. However, they

contribute specific conditions for the adaption procedure.

These can include the "demands as perceived by

organizational personnel, especially by decisionmakers", the

kind of bureaucratic structure, the emergency capability,

and the "perceived effectiveness and efficiency" of the

response (Brouillette and Quarantelli 1971 p.44 ). The more

stress that a system undergoes as a result of the previous

conditions the more likely the organization will move from a
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Type I group to another type of organization (Brouillette

and Quarantelli 1971).

Five factors relating to the community context in which

a disaster is situated are also described by Brouillette and

Quarantelli (1971). These influences are the situational

factors, the space-time dimension, the interorganizational

relationships, the community context and the societal

context (Brouillette and Quarantelli 1971).

These contextual variables can provide considerable

assistance in explaining organizational disaster response.

The situational feature incorporates all of the prior

disaster events that alter the subsequent response effort by

an organization. An example of this might be the

performance of a disaster drill just prior to a disaster

occurring. The second dimension is the space-time or

ecological influences. This is particularly involved with

the time of impact or specific weather patterns unrelated to

the disaster itself (Brouillette and Quarantelli 1971).

Heavy, unusual rain falling just after a destructive

earthquake would be an example of this dimension.

The relationships between organizations can contribute

to or hinder the disaster response by different groups.

These ties, both pre and post impact links, can affect the

quality of response effort for any single group. A greater

level of understanding among responding groups about

necessary tasks and responsibility can lead to less adaptive
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measures by organizations (Brouillette and Quarantelli

1971).

The community and societal contexts can also provide

important influence over the organizational response. The

number of community organizations focused on disaster

response and the political atmosphere are two factors that

can explain the type of adaptions perceived as necessary.

The broader societal context can include the attitude

towards disaster recovery nationally (Brouillette and

Quarantelli 1971).

A further look at the typology was performed by Bardo

(1978). He responded to Brouillette and Quarantelli's

further explanation of the model of organizational response.

Bardo (1978) expanded the model to include the influences of

disaster subculture. Bardo (1978) critiques the model by

saying the "typification of structures and functions as

either 'ongoing' or 'new' obscures the workings of any

existing disaster subculture within organizations" (p.90).

Using this criticism as a base he expanded the model to

include manifest, latent and emergent structures and

functions with a possibility of nine rather than four ideal

types. This model takes into account, in addition to old

and new structures and tasks, the latent structure and tasks

contributed by the disaster subculture (Bardo 1978).

Another critique by Bardo was the lack of processual

explanation in the Brouillette and Quarantelli model. He
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proposes that if a "disaster episode is treated as a process

rather than a condition, it is possible to distinguish time

sequence of response and to specify differences between

short run (particularistic) response... and long run

(universalistic) change in the organization " (Bardo 1978

p.90-91) . His (1978) expanded typology includes the

processual dimensions in the organizational response through

phases of disaster response. The application of his model

does run into difficulties in regard to the specification of

phase boundaries, the classifying of events and the

distinction of the quantity of phases (Bardo 1978; Drabek

1986).

A further critique of the Dynes and Quarantelli model

was made by Drabek (1986). He focuses primarily on the

emergent type of organization. Drabek (1986) agrees with

Bardo's evaluation of the importance of the latent structure

of organizations. Drabek (1986 p.11) feels that this issue

of latent structure is more appropriately resolved by

"treating planning as one of several structuring factors,

rather than using it as a taxonomic criterion for grouping

emergent systems".

The most pertinent critique of the Dynes and

Quarantelli typology for this research was also made by

Drabek (1986). The Dynes and Quarantelli (1968)

classification system has not been applied extensively to

other phases of disaster. Its developmental orientation
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encourages the typology to be applied to the emergency phase

of disaster recovery (Drabek 1986). However, some studies

have utilized the model during other disaster phases (Neal

1984; Quarantelli 1983; and Phillips 1991).

Dynes and Quarantelli focused primarily on the

emergency phase of disaster in describing their typology of

organizational response. For the purposes of this research

the model has been employed to apply to the permanent

housing phase of recovery. The model's basic design is

applicable for all phases of disaster response and therefore

provides a useful method for analysis of the overall

organizational response during reconstruction following

disaster.

Dynes and Quarantelli's (1968) typology will provide

the framework upon which the data for this study will be

analyzed. The criticisms of the typology reviewed above

will be recognized in using the typology. Some of the

critiques are salient for this research study.

Brouillette and Quarantelli's (1971) conditions

contributing to the movement and adaption of types of

organizations are particularly pertinent to this research.

One of these conditions is the perceived demands by the

decisionmakers in the responding organizations. If

decisionmakers feel that demands are not being met, then

organizations will adapt to meet these needs.
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Another of Brouillette and Quarantelli's (1971)

critiques that appears to be of particular interest for this

project is the community contextual variables that can

affect the type of organizational response. The variables

regarding prior housing conditions and existing community

concern influence the response adaptions generated from the

disaster experience of the community under study.

A further critique that also seems relevant to this

study is the interorganizational relationships between

responding organizations. Brouillette and Quarantelli

(1971) suggest that these relationships affect in a negative

or positive manner the organizational response. These links

had apparent effects in the response effort and the manner

in which the recovery was implemented at the study site.

The adaption of organizations to the relief effort was also

influenced by this condition.

Drabek's (1986) appraisal of the typology is also

appropriate for this study. He addresses the issue of

intersecting involvement of members of both emergent and

existing organizations that is not accounted for in the

Dynes and Quarantelli (1968) typology. This critique is

germane to the research performed in this study. The data

indicate a level of commonality of members in various types

of responding groups.

And finally, Drabek points out the need to use the

typology to understand all of the phases of disaster
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recovery. Although the focus of the typology and its

description by Dynes and Quarantelli (1968) was on the

emergency phase, the appropriate use of the typology for the

permanent housing phase of disaster recovery is suitable. I

utilize this typology for analyzing this phase of recovery.

This section frames the analysis of organizational

response and adaption. The organizational typology

describes what types of organizations got involved in the

recovery effort. The research builds upon the initial Dynes

and Quarantelli (1968) typology and takes existing critiques

into account. Thus, the research pulls together existing

literature on organizations in disaster and investigates

questions which have arisen from the discussion over

organizations in disaster. This review provides a boundary

function for the analysis of the organizational response to

permanent housing for low income and ethnic residents in the

disaster impacted community.

In summary, recovery occurs according to phases after

disasters. These phases are defined according to specific

behaviors and responses. This study uses Quarantelli's

(1981) phase delineation to establish the time period under

study. In addition the long term disaster literature is

reviewed in order to look at data regarding permanent

effects to recovering communities. And finally literature

discussing socioeconomic, racial and ethnic variables is
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reviewed to reveal findings on the rate of recovery

according to these studies.



CHAPTER III

METHODS

This chapter will review the methods used to gather the

data for this study. The issues to be discussed include

fieldwork, gaining entree, the research site, sampling, the

research design, data gathering, unit of analysis and data

organization. This description of the methods will provide

a detailed depiction of the process of data gathering and

analysis.

Fieldwork and Field Techniques

This research describes and explains the permanent

housing phase of disaster recovery. Therefore, I used the

in depth, flexible approach provided by qualitative data

gathering. The methodological process often called

fieldwork has been variously identified as the qualitative

method, interpretive research, case study method and

ethnography (Burgess 1982). These appellations cause some

confusion when defining the approach of qualitatively

gathered data. Johnson (1975) notes that the methods can be

distinguished from others through its grounding in empirical

observations based on the perspective of members in the

setting.

31
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Gaining Entree

I was able to gain entrance into the setting for this

study through the use of many of Lofland and Lofland's

(1984) techniques. I used my prior knowledge of established

groups like the Red Cross and the Federal Emergency

Management Agency as initial contacts into the setting. I

presented an account of our research to these more

established organizations. These organizations then

contributed suggestions for other responding groups. As

their confidence in our knowledge and competence increased I

was allowed to more fully understand the organizations'

inner-workings.

Acceptance and trust are important, yet often elusive,

aspects of the qualitative research process. In order to

gain a thorough understanding of the setting, develop

general principles for theory and provide an explanation or

description of the setting, a level of acceptance must be

developed and maintained. This can pose a potential barrier

for the researcher.

Respondents generally accepted me as legitimate

researchers with an honest interest in the organization's

response to the problems of permanent housing. I did not

face many barriers to acceptance that are often a hazard

with the data gathering process. In my experience, I did

not encounter the restrictive gatekeeping that often

accompanies organizational research.
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A further objective for this research study was to

discover the fundamental conditions within the community

that contributed to the recovery process. In order to

understand the community contextually, the researcher must

experience the social processes within the natural setting.

The behaviors, attitudes, beliefs. feelings, needs and

desires of respondents can be more thoroughly explored

through interaction with the participants in the setting,

rather than through quantitative evaluation. The atmosphere

of the community can only be gained through experiential

methods.

A vital component for this study was the interactions

between and within the organizations responding to the

earthquake. The in-depth interviewing mode of data

gathering allowed for an extensive level of understanding of

the social process over time. In order to develop a case

study of the reconstruction process this in-depth technique

for data gathering was necessary. The developmental changes

of organizations, their responses and their goals were

captured aptly using this qualitative technique.

The Research Site

Selection of a setting in which to study has been

discussed in methodological literature in regard to a

variety of aspects. One site was selected on which to focus

the investigation into the issue of permanent housing. The

community selected was Watsonville, California in Santa Cruz



34

county. This location was chosen, in part, because of its

proximity to the epicenter of the October 1989 Loma Prieta

earthquake. The situation the researchers wished to study,

sheltering and housing of special populations, was most

explicitly experienced in this community. One of the

research goals was to investigate the effects of disasters

on special populations. Some examples of these types of

groups are the elderly, homeless and ethnic minority groups.

The city of Watsonville's demographic characteristics

reflected a large population of these particular groups.

The community has a Latino population of 60% as well as a

large low income population. The site was also chosen for

these demographic characteristics. This site, then, was the

most appropriate for the research problem under study.

Sampling

Organizational Sampling

Decisions about what organizations to include in the

study were based on the goal of explaining the overall

recovery and reconstruction process in the community. The

study was intended to provide an understanding of the

sheltering and eventual housing of earthquake victims.

The goal in grounded theory research is to saturate the

comparative possibilities within the research setting

(Glaser and Strauss, 1967). "Saturation means that no

additional data are being found...As he sees similar

instances over and over again the researcher becomes



35

empirically confident that a category is saturated" (Glaser

and Strauss, 1967 p.61). The selection of organizations

relied on the theory of saturation. I was able to reach

saturation through a snowballing sampling technique. This

process allowed us to expand our respondent organizations

until we reached a repetition of organizational referrals.

Within the community, interviews were performed with

any organization responding to the needs of sheltering and

housing. The organizations selected included

representatives of local, state and federal governmental

offices, political organizations, human service

organizations, non-profit volunteer groups, community action

organizations and typical disaster response groups such 
as

the Red Cross, Salvation Army and the Federal Emergency

Management Agency (FEMA). The organizations I interviewed

for this study included the Red Cross, Federal Emergency

Management Agency, Habitat for Humanity, Mennonite Disaster

Service, the Church World Reform Committee,.the planning

department, city and county officials, the Human Resource

Agency, the Greater Santa Cruz County Community Foundation,

the Housing Authority, Pajaro Valley Affordable Housing

Association, Santa Cruz County Legal Aid, the Earthquake

Trailer Park Project, Watsonville Area Interfaith Disaster

Project and the Housing Recovery Task Force.

All of these organizations were chosen because of their

participation in the recovery process. Selection criteria
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were based on the relevance of an organization's activities

to the research topic of sheltering and housing. The

sampling was expanded through referrals from established

organizations and newspaper accounts. As I became more

familiar with the community I was able to expand our contact

with organizations through common members of organizations

and referrals to other groups responding to the permanent

housing response. The newspaper accounts were helpful as a

resource for groups responding to housing concerns following

the disaster, particularly the less well known or emergent

groups new to the community. After our organizational

sample was selected, the issue of access to the members of

the organization became important.

Respondent Sampling

The issue of access is methodologically important; it

must be possible to get into the setting to gather

information. An aspect of access is gaining permission to

study the social situations in the setting (Lofland and

Lofland 1984). Access to the most pertinent individual in

the organization is another form of sampling.

Within each organization I interviewed the highest

ranked individual, or the one most directly involved with

the response effort. This provided the most broad based and

thorough information of the organization's efforts. I

experienced little, if any, access problems with

respondents. I was allowed to interview everyone I requested
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interviews with at the study site. I was directed quickly to

the most pertinent member of the organization for our

research purposes.

Research Design

I took the inductive approach beginning with empirical

data from which theoretical relationships were developed.

The qualitative data gathering techniques provide the best

opportunity for this approach (Lincoln and Guba 1985; Glaser

and Strauss 1967). Babbie (1989) discusses the issue of

induction and deduction with the emphasis that sociological

inquiry is a continual process of one following upon the

other.

Grounded theory (Glaser and Strauss, 1967) guided the

research process data analysis. Categories of concepts and

properties of these categories were derived from the data.

These concepts enabled general themes to be gleaned from the

data creating a theoretical model of the permanent housing

recovery process.

For this research, the literature provided a general

idea of concepts. Quarantelli's (1982) study of the phases

of disaster recovery guided the instrument. However, a more

inductive and generative approach was used as comparison of

the data provided new categories. The data analysis for the

data was directed by a Glaser and Strauss grounded theory

approach.
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The properties were coded from the interview

transcripts in regard to the type of activity each

organization participated in the response. Other properties

that were utilized to develop the theoretical model include

the type of group responding, its composition, its place in

the community, its networks and the conditions contributing

to its response. All of these were identified and a pattern

developed to create a theory of recovery for organizations.

Methodological triangulation, or the use of a variety

of methods, was performed in order to secure a complete

account of the topic. Denzin (1978) defines methodological

triangulation in terms of either within-method triangulation

and between or across-method triangulation. The within-

method may be defined as the employment of different

strategies of investigation within the general category of

the method. The across-method is defined as the combination

of a variety of different methods to study the same

phenomena (Denzin 1978).

The across-method provides a way of mitigating the

weaknesses of one approach with the strengths of another.

The goal, then, for a completely triangulated study is the

combination of methods that complement one another in their

weaknesses and strengths (Denzin 1978). This may mean a

combination of qualitative and quantitative techniques or a

multiple use of qualitative measures.
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According to Jick (1983), triangulation provides a

variety of positive functions in the process of research.

He indicates that the results of a research project can be

more valid and reliable. In addition, the method can help

to develop unique measurement tools created to balance

different methods. Triangulation can also uncover aberrant

dimensions of a phenomena that will add to the depth of the

research findings (Jick 1983).

Triangulation is not without its share of problems.

The difficulties of time-constraints, monetary investment

and setting restrictions can limit the researcher's ability

to use a multiple method approach. The most limiting area

for multiple method research lies in the difficulty of

replication. The use of unique forms of measurement can

limit future replication of the study (Jick 1983). However,

triangulation remains an effective method of gaining a

breadth of information that is both valid and reliable.

This study triangulates interviews, document analysis and

observation techniques in its research design.

The research for this study used the triangulation

technique in order to expand the knowledge base, increase

reliability and elevate confidence in the findings. I used

the between-form of triangulation in order to mitigate the

weaknesses of each method.
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Data Gathering

A variety of data gathering techniques were used for

this study. These include in-depth interviews, observations

and documents gathered at the setting. A variety of

procedures were used to collect data in order to obtain a

better understanding of the topic.

Interviews

Semi-structured interview is most appropriate for the

grounded theory approach. The flexible format provided an

opportunity to adjust the interview style, question wording

and order, to the respondent. The assumptions of this

method of interviewing were the most appropriate to the

research design for our study. Although I knew prior to

entering the field some general constructs for study, I was

open to gaining the respondent's viewpoint as well.

The questions developed for the questionnaire were

primarily based on elements of previous research findings.

The original questionnaire included questions gleaned from

previous studies following disasters and the recovery

process. However, further interviews with respondents,

particularly focusing on the reconstruction, were guided by

grounded empirical findings.

There were 22 respondents representing 15

organizations. Some of the respondents were interviewed

multiple times throughout the study. Each interview averaged

hour and a half. After permission was obtained a recording
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of the interview was also made during the interview period.

Extensive notes were taken during the interview. Questions

were directed toward finding out the organization's response

to sheltering and housing, with particular emphasis on the

reconstruction and replacement phase of earthquake recovery.

Questions were asked about preplanning, current and future

responses, networking, clientele, and evaluations of their

organization's response. (see Appendix)

The interviews were performed March, May and October of

1990, and May, June and August of 1991. Many of the

representatives of certain organizations were interviewed

originally and participated in several follow-up 
interviews.

The time periods of the interview were chosen in order to

discern the processual character of the response effort.

These time periods coincided, to some extent, with the phase

changes of recovery.

Observations

Observation of the general housing condition was also

conducted. This observation included a guided tour of the

damaged areas of Watsonville, cursory examination of

temporary housing facilities (FEMA trailers), a guided tour

of reconstruction and replacement housing and an examination

of general housing reconstruction trends over a period of 
a

year and one half. These observation opportunities provided

information on the tangible condition of housing

reconstruction in the two communities.
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We also observed other settings including public 
relief

meetings as well as private recovery meetings. 
These

observational opportunities allowed us to gain a 
more

holistic picture of community needs in recovery. During

these observations I took notes, if possible, noting

pertinent information in regard to housing recovery.

Document Analysis

The third form of data gathering was document analysis.

Documents gathered at the research site included 
local

newspapers, national magazine coverage, state legislation,

housing reports, a community based homelessness study,

various memos from task forces, city and county disaster

plans, documents from community action groups, 
pamphlets

about local organizations and self evaluation reports 
for

responding groups. These documents were systematically

reviewed and analyzed. Relevant data, like what

organizations began and what they did was extracted and

utilized in developing questions for further interviews.

The documents also provided a further source for information

concerning response, recovery and reconstruction. The

documents were reviewed and coded much like the interview

transcripts. Information pertaining to issues of

organizational goals, activities, networks and community

position were identified. The documents were also examined

for evidence regarding the community structure and

demographics. I used the documents to confirm information
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gained through interviews and observation. Special

attention was paid to information either corroborating or

contradicting information gathered in the field.

Unit of Analysis

The unit of analysis is the organization. The

variety of types of organizations, their goals and

activities provides an opportunity to explain the extensive

variety in response. Comparisons can also be made between

different types of organizations and similar organization's

responses.

Data Organization

When I gathered the data I organized it using the "C-

model" approach for data analysis (Quarantelli 1982). The

model consists of four components. These are

characteristics, career, consequences and conditions of an

event or situation. The pertinent parts of the model used

in the organization of data are the characteristics, career

and consequences. The conditions fall under the heading of

data analysis.

The characteristic portion of the "C-model" comprises a

description of the composition of the group. This

description includes a summary of the group or

organization's members, their background and job duties.

This also provides a narrative of the organization's

demographics,. It is during this stage that the

organization's goals, hierarchy, structure and networking
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are described. In addition, the internal and external

activities of the group are also described. These

activities can include interaction with clients, other

organizations, fellow members or the public.

The career is the processual dimension of the model.

The career of an organization provides the historical

background of the organization. It is during this phase of

description that the history of the group is discussed. The

changes and stability of the group are described over time.

What the group actually does or did is provided.

Consequences of the activities of a group comprises the

third phase in this descriptive tool. It is during this

stage that the success or failure of the organization's

goals are revealed. In other words what actually happened

as a result of the group's efforts. The external changes as

well at the internal alterations of group dynamics are

exposed.

Finally, conditions are those qualities and attributes

of an organization that facilitate the success or failure of

the intended activity. These include the resources of the

organization, including source of funds and expenses, any

material resources and non material resources. The general

networks between organizations, local government and other

entities also are part of the conditions. Predisaster

experience additionally provides a condition for response.
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The data for this study used in-depth interviews,

document analysis and observations. Watsonville, California

served as the site to investigate the permanent housing

phase of recovery. This setting was appropriate due to its

large Latino population, housing situation and location.

The data were organized and analyzed using Quarantelli's

(1982) C-model and Glaser and Strauss' (1967) grounded theory

techniques. The qualitative methods use to investigate the

reconstruction efforts in Watsonville were important in

understanding the response.



CHAPTER IV

WATSONVILLE COMMUNITY CONTEXT

The community of Watsonville is the focus for the

analysis of organizational disaster response during the

permanent housing phase. The activities of relief

organizations during the permanent housing phase of recovery

are heavily influenced by the community in which the

response occurs. The historic, geographic, demographic,

economic, political and housing climate directly affect the

recovery process. Therefore, community contextual variables

are discussed to clarify the process of housing

reconstruction and replacement.

Historical Background

The city of Watsonville, California took its name from

Judge H. Watson. The city's namesake came to California

during the Gold Rush and was elected as a state legislator

from Santa Cruz county in 1859. The city was incorporated

by legislative act in 1868, having been laid out by Watson

in 1852. Watsonville adopted and continues to have a city

form of government, with a mayor and council members, in

1903.

46
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Geography

The city is located in the north central part of the

state 352 miles north of Los Angeles, 95 miles south of San

Francisco and 47 miles south of San Jose. Located in Pajaro

Valley in the second smallest county in California, it is

centrally situated between the Santa Cruz Mountains, five

miles to the northeast and the Pacific Ocean, three miles to

the southwest. The city is just inland of Monterey bay.

The topography of the area varies from gently rolling range

lands to level farmlands.

The city is bounded on the northern side by the

Corralitos Creek, the Salsipuedes Creek to the east and the

Pajaro river to the south. The Pajaro river also serves as

boundary between Monterey and Santa Cruz counties. In

addition, there are five lakes near the northern and eastern

borders of the city.

The city experiences temperate climate year round with

average temperatures ranging from 50 to 70 degrees

Fahrenheit. Temperature extremes rarely occur in the area

but can range from 28 to 95 degrees Fahrenheit. Average

rainfall for the area is 21 inches. The rainy season for

Watsonville is from November through April with February

being the wettest month. The prevailing wind direction is

from the southwest, Monterey Bay, with an average wind speed

of eight miles per hour.
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The predominate climate and location of the area

creates a very enjoyable living environment. The warm

weather and variety of geographical topography provides

multiple entertainment opportunities. The proximity of the

beach and mountains allows for a host of diverting

activities. The warm weather also facilitates the enjoyment

of outdoor activities and pursuits.

Disaster Risks and Experiences

The county of Santa Cruz, including Watsonville, is

susceptible to a variety of hazards. Riddled with seven

major fault lines the county's geographical structure makes

the likelihood of earthquakes and subsequent damage quite

high. The San Andreas Fault system lies in the boundary

between the large plates of the Pacific ocean/West coast of

California and the North American Plate. This fault is

predicted to produce a maximum magnitude earthquake of 8.5

on the Richter scale with a possible recurrence interval of

100 to 1000 years. Offshore of the county lies the San

Gregorio Fault, a volatile fault capable of producing an

earthquake of 7.2 up to 8.5 on the Richter scale. Its

potential for tsunamis is moderate to high. The other

faults in the county are the Zayante Fault, the Butano and

Sargent Faults, the Corralitos Fault Complex, the Ben Lomond

Fault and the Monterey Bay Complex. The threats of

earthquake damage to the area include damage to unreinforced



49

masonry, surface rupture, ground shaking, liquefaction,

landslides, tsunamis and seiches.

Other possible disasters including floods, wildfires,

wind storms, high tides, hazardous material accidents and

drought. The city of Watsonville is particularly concerned

with the San Andreas Fault, north and east of the city, and

the San Gregorio Fault offshore. In addition, the other

fault zones pose potential threats for future earthquakes.

The Pajaro river running from San Benito County to Monterey

Bay is a potential flood source and has a 100 year flood

plain. Due to the agricultural production, the Watsonville

area is also at risk from early or severe frost.

The community is not just potentially vulnerable to

hazards, but has also experienced its share of disasters.

The county has witnessed five presidentially declared

disasters in the since 1982. Extensive damage occurred in

severe floods in 1955, 1982 and 1983. The area is not immune

to earthquake experience either, with earthquake damage

occurring from a 1868 temblor in addition to damage from the

1906 San Francisco earthquake. The population growth, with

concomitant population density, significantly increases the

potential human impact on the community.

Demography

The agreeable climate and enjoyable environment

contribute to the population increase the city has

experienced over the past decades. The Watsonville area has
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seen a population increase of 24% between April 1980 and

January 1989. An estimated 72% of this growth occurred

within the city limits of Watsonville. The population of

the city in 1989 was 30,239. Table 4-1 shows the population

figures through the 1990 census. The city's growth pattern

is one of compact urbanization within the city limits,

increasing the population density.

The growth of the city is most apparent in the last two

decades. The city only saw a growth of 1,276 between 1960

and 1970. While there was a growth of 8,974 between 1970

and 1980, and a growth of 7,565 from 1980 to 1990. An

overall population growth of 17,806 represents a population

increase of 174% over the past 30 years.

The community is composed of several groups. The

largest ethnic minority is Latino. In 1989 Latinos,

individuals of Hispanic descent, represented about 50% of

the population with an increase to 60.9% in the 1990 census.

The average Latino household size was 4.05, well over the

generic state average of 2.05, with 36% over the size of

five family members. Latino families have an average income

in Watsonville of $16,296.

A second demographic category of interest is the

farmworker population. Seventeen percent of all employed

Watsonville residents are farmworkers, with 26% of the

area's Latino population employed in farming. The long

growing season requires the need for workers year-round.
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This enables the population to be permanent residents of

Watsonville.

Population Figures for Watsonville 1960-1990**

Year Total Latino

Population Population

Percent

Latino

1990 31,099 18,927 60.9%

1988/1989 30,238 NA* NA*

1980 23,543 11,466 48.7%

1970 14,569 3,983 27.3%

1960 13, 293 NA* NA*

Table 4-1

**Sources: Watsonville Area Chamber of Commerce and

Agricultural. (1988). Community
Economic Profile, City of Watsonville,
County of Santa Cruz, State of

California. Watsonville, CA: Author.

City of Watsonville Planning Department.
(1991) . Statistical Summary.
Watsonville, CA: Author.

*NA-meaLns not available

The elderly, 65 and over, are another significant

population in Watsonville. The elderly composed 16.2% of

the population in the 1980 census but only represent 12.6%
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in the census conducted in 1990. Although the percentage of

elderly residents decreased, the percentage still remains

higher than the average of 10% population for the state of

California. The elderly represent a notable population

category in the city.

These three segments of the population are pertinent to

this study because of their vulnerability to the housing

displacement that occurred after the earthquake. These

three populations share a general common characteristic of

low income. This collective characteristic led to the need

for a community wide response to earthquake housing needs

for these prominent populations.

Local Industry

The main economic industry in Watsonville is farming.

The most prominent crops are apples, strawberries, lettuce,

flowers, nursery crops, mushrooms and Brussels sprouts.

Watsonville leads the state of California in apple and

bushberry production and is first in Brussels sprout

production. Watsonville also leads the nation in frozen

food processing, producing over 600 million pounds in 1988.

Pajaro Valley produces crops valued at $300 million with an

additional $810 million revenue for the community. The

community is heavily dependent on the agricultural industry

and its frozen food manufacturing. The mild weather allows

for a growing season of approximately 237 days per year. The
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temperate climate and long growing season provide the ideal

environment for agricultural production.

There are other important industries in the area. The

employment sector includes the manufacturing of clothing,

furniture, ambulances and aluminum extrusion. A more recent

manufacturing interest in the community are electronics

companies and computer manufacturers. Although agriculture

and manufacturing are the leading industries in the

community, there are other employment opportunities. Table

4-2 details the Santa Cruz County Labor Market in 1988.

Local Government

The city is run using a council-manager type of

government. The city council consists of a seven member

elected board including the mayor. In addition, the city

has an appointed city manager position. Prior to the

earthquake a Supreme Court decision required the community

of Watsonville to hold district elections to increase Latino

representation. Charges of racism and lack of equal

representation were the central reasons for the court

ordered district elections. The quake led to the

postponement of elections on November 1989, were held on

December 6, 1989 instead.
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Santa Cruz County Labor Market-1988**

Occupation Number

of Jobs

Percent

of Jobs

Retail Trade 19, 600 22.0%

Services 19,400 21.8%

Government 14,400 16.0%

Manufacturing 13,600 15.0%

Agriculture 9,300 10.0%

Construction/Mining 3,700 4.0%

Wholesale Trade 3,300 3.7%

Financial/Real Estate/Insurance 3,200 3.5%

Transportation/Utilities 2,500 2.8%

TOTAL 89,000 100.0%

Table 4-2

**Source: Watsonville Area Chamber of Commerce and
Agriculture. (1988). Community Economic

Profile: City of Watsonville, County of
Santa Cruz, State of California.
Watsonville, CA: Author.
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The court ordered election forced a political recognition

of, prior to the earthquake, the inequality of

representation of Latino groups in the community.

Housing Market

Housing, particularly rental housing, is difficult to

procure in the city of Watsonville. An especially

vulnerable population are the low income families.

The prices of homes in Watsonville ranged from $115,000

to $350,000 during 1988. The average price for a home was

$156,254. Rental prices were also quite high ranging from

$600 to $800 a month for a one to two bedroom apartment to

$750 to $1200 for a two to three bedroom rental unit.

The city's population growth has lead to a serious

problem of overcrowded conditions in the city. Overcrowding

is defined as having more than one person per room after

excluding bathrooms and kitchens. Although overcrowding has

decreased in the state of California, it continues to be

source of frustration to the residents and city planners of

Watsonville. Table 4-3 shows the person per households from

1980 through 1990. The table indicates the increase in

population density per household in the city. The most

striking comparison is the higher concentration of people in

rental units than owner occupied housing. The table also

reveals the increase in overcrowding over the last decade.

The issue of overcrowding is most relevant to the

renter population. The shortage of affordable rental
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property, apartments and duplexes primarily, have been of

serious concern to the city planners. Prior to the

earthquake the planning department, through the direction of

a steering committee, created a report detailing the

population growth and need for housing and residential

expansion (Watsonville 1989). Some of the most prominent

concerns expressed in the report included a need to provide

affordable housing to families with average or below average

incomes, provide housing for low income seniors, provide

housing for large overcrowded households, provide housing

for the farmworker population and prevent housing

discrimination.

The planning committee responded to the increase of

population and the existing housing shortage in the area.

The residents of Watsonville also recognized the problem, to

some extent, prior to the earthquake. The results of a

survey distributed by the steering committee indicate that

Watsonville residents realize the problem of housing

inadequacies for both single family and multi-family

residences.

The high demand for housing and the large population of

low income residents creates a great need for low income,

affordable housing. According to the planning report lower

income households in Watsonville pay more than 25% of their

gross monthly income for housing. The large percentage of

income used to finance housing indicates a serious need for
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more affordable and accessible housing for these

populations. Unfortunately, the increase in population and

the limitation of land to be used for residential purposes

limits the expansion possibilities. The high price of

homes, high rental costs, the high cost of living and the

shortage of housing all contributed to a housing crisis of

rather large proportions prior to the earthquake.

However, in August 1989 the steering committee of the

planning department outlined a plan to increase housing

availability for all income groups, particularly those with

reduced means, while maintaining the agricultural integrity

of the area. The plan was to increase the amount of housing

for low and very low income families. This was to include

both owner occupied housing as well as rental units.

The attainment of this goal was in part frustrated by the

severe destruction of housing by the earthquake.

Earthquake Damage to Housing

The damage level to housing in Watsonville was severe.

The city lost 642 (7.9%) of its 8100 housing units in the

1989 earthquake. This represents a loss of 8% of the city's

housing stock. In addition to the destruction, 76% of the

city's total occupied housing was damaged. A study

performed by the Watsonville Commission Housing Task Force

revealed that the earthquake was particularly damaging to

the rental market. According to the survey, 51 out of 1633

rental units were unavailable due to earthquake damage.
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Average Number of Persons Per Household

in Watsonville: 1980-1990**

Year Overall Average for Average
Average Homeowners

Renters

1990 3.24 per H.H.* 2.87 3.58

1989 2.99 per H.H. Not Available Not Available

1980 2.88 per H.H Not Available Not Available

Table 4-3

**Source: City of Watsonville. (1989). Watsonville:
2005. Watsonville, CA: Author.

*H.H. = Household

The earthquake exacerbated the housing problem. In

December, 1989, the vacancy rate was 1.4 % in the city.

This condition creates a difficult atmosphere for low income

residents, particularly those in need of rental units.

Table 4-4 shows the damages according to building

inspections, tagged according to damage level. A red tagged

home was considered uninhabitable with severe structural

damage, a yellow tagged structure was suffering from some

damage and the owner could enter at their own risk and

finally a green tag indicates little damage and that the

structure is safe for entry. The overrepresentation of

rental units in the red and yellow tagged categories
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indicates the severe blow the rental market suffered as a

result of the Loma Prieta earthquake.

The community of Watsonville, although a congenial

place to live, has its share of difficulties. Its

vulnerability to disasters, high low income populations and

extreme housing shortage all contributed to the process of

housing recovery. A recognition of the divisiveness in the

community existed prior to the disaster, but a sense of

unity was facilitated by the earthquake experience. The

characteristics and atmosphere of Watsonville were important

in the formation and process of permanent housing recovery.

It is important to have an understanding of community

location, structure and atmosphere. A conflict in the

community over Latino representation on the city government

created a divisive atmosphere in the community prior to the

earthquake. A lack of networks among community groups,

particularly those responding to Latino issues, was evident

before the disaster. Although the community had housing and

political dilemmas prior to the earthquake, it still was a

community that cared for its residents. The feeling by

residents of Watsonville throughout the earthquake recovery

process was enhanced by this atmosphere of recognized need

for unity in the community. The disaster and its response

reinforced a solidarity in the community.
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Earthquake Damage to Housing: Watsonville**

Damage Tag Owner Occupied
Housing

Red 71 166

Yellow 187 218

Green 2,784 2, 828

TOTAL 3,042 3,212

Table 4-4

**Source: City of Watsonville, Planning Department.
(1989). Earthquake Damages. Watsonville,
CA.: Author

Rental
Housing



CHAPTER V

CASE STUDY

The following case study utilizes the C-Model

(Quarantelli 1982) framework for data organization. The

career, characteristics and consequences of the

organizations involved in the permanent housing phase of

earthquake recovery will be discussed. Dynes and

Quarantelli's (1968) typological categories will be used in

order to describe the different groups' responses. The

established, Type I, response incorporates the city and

county response, including the city planning department and

the county Human Resource Agency.

The Type II, expanding, groups include a diverse set of

organizations. These include the Red Cross, Federal

Emergency Management Agency (FEMA), Habitat for Humanity,

the Mennonite Disaster Service (MDS) and the Church World

Reform Committee (CWRC). This description will also

illustrate the efforts of the extending, Type III,

organizations. The groups to be described in this category

consist of the Greater Santa Cruz County Community

Foundation, the Housing Authority, Pajaro Valley Affordable

Housing Association and Santa Cruz County Legal Aid.

61
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Finally, the emergent groups or Type IV efforts will be

described. The groups to be included in this section will

comprise the Earthquake Trailer Park Project (EQTPP),

Watsonville Area Interfaith Disaster Recovery (WAIDR) and

the Housing Recovery Task Force (HRTF) which consists of two

components. These are the Permanent Housing Committee and

the Short Term Housing Coalition (STHC).

Established Organizations

The established groups' response preserved their

original structure and maintained the job duties they

traditionally performed. The structural integrity of the

organizations was maintained throughout the disaster

response by these groups, although they did develop a level

of flexibility in their response activities. The

established organizations in Watsonville included the

planning department, Human Resource Agency and the city and

county officials' response efforts.

Career

The planning department was an integral part of the

reconstruction and replacement housing process following the

earthquake. The extensive destruction to public and private

property, particularly housing, was of extreme concern to

the building and planning department. The future use of

land on which buildings were destroyed was a specific

consideration in this city department.
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The planning department moved directly into the

permanent housing phase of recovery following the

earthquake. Residents with the funds to rebuild or

rehabilitate requested the necessary permits quickly after

inspection and designation of damage level. The planning

department put aside the general plan for issuing building

permits, as well as some of their current building projects,

in order to respond to the vast need for inspections,

blueprint approvals and permits necessitated by the

earthquake. Their primary purpose in the response effort

was to "fast track" the permit granting process. In this

they were facilitated by the city council who readily

approved rebuilding efforts.

Additionally, the department did outreach to discover

the extent of the need in the community for different types

of housing. In order to increase the availability of

desperately needed affordable housing, planning worked

directly with local housing organizations like Pajaro Valley

Affordable Housing to process plans for new housing

developments. Planning was also proactive, after the

earthquake, in searching for sites for low income housing

and applying for funds to help defray the expenses in

building such projects by nonprofit housing groups.

Over the course of one and one half years of response

activities, the planning department did not alter its

internal structure. The planning department maintained a
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level of flexibility in order to process the influx of plans

to rebuild and reconstruct, but the duties, structure and

character of the department did not alter. As the intense

need for earthquake response activity dwindled over time the

planning department returned to traditional planning

procedures.

The city response includes the city council, its mayor

as well as city planners. The city was heavily responsible

for the emergency response after the earthquake, but also

participated in the permanent housing phase of recovery. As

was mentioned above, the city council was very receptive to

planning permit approval. The city government approved of

the fast track procedures performed by the planning

department.

Members of city government felt strongly about the

extreme need for affordable housing as a result of the

earthquake. The city council pushed rezoning issues to the

forefront and a 25% inclusionary ordinance was passed. The

council had proposed this ordinance prior to the earthquake,

but the need for its passage was made very real after the

damage caused by the earthquake. This ordinance requires

that all new building projects in the city must either

provide 25% of their housing as affordable or must pay 25%

of the worth of the property to affordable housing projects.

There is a strong push in the city to fill the need of low

income persons with affordable housing.
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The city did participate in the reconstruction phase

through the pooling of resources from a variety of local,

state, and federal sources for housing. Funding included

money from the Red Cross, Farmers Home Administration (FHA)

and the National Baseball League.

The Human Resource Agency (HRA) is a county wide agency

subsidized by federal and state monies. It participated

heavily in the final phase of recovery in Watsonville. In

the normal course of events the HRA is responsible for the

state and federally funded social services including job

training, financial and medical assistance and other social

services. In response to the earthquake the HRA established

the Earthquake Trailer Park Project using county HRA

employees. This group will be discussed under emergent

organizations.

In addition, HRA also coordinated with the Housing

Recovery Task. Force in order to assess the housing needs of

the community. The HRA distributed assessment forms to 150

community organizations for their clients to fill out in

order to assess the special populations' needs, particularly

low income families, Latinos and the elderly.

The HRA also saw an expansion of food stamps as a

result of disaster food stamp availability. Applications

for Aid to Families with Dependent Children (AFDC) rose in

addition to the need for adult and child services.
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The HRA is written into the disaster plan as the county

liaison with the Red Cross in coordinating the shelters

following disasters. This institutionalized role did not

allow for much, if any, structural change in the

organization. The department did expand the employment of

social workers and support staff in order to handle the

expanded caseload. Toward the end of the summer of 1991 the

HRA was returning to its typical non-disaster duties.

Characteristics

The planning department is consistent with most city

planning agencies. It has a full time staff. Their staff

includes a planner and an associate planner as well as

support staff consisting of a receptionist, secretaries and

other staffpersons.

The permits distributed by the department as a result

of earthquake damage reflected the housing lost or damaged

in the community. Much of the housing was low income

housing, but it ranged from low to upper income housing.

The city has a council/mayor system. Watsonville city

council consists of a seven member council and a mayor and

vice mayor. At the time of the disaster there was no Latino

representation on the council. However, district elections

saw the advent of a Latino vice mayor.

The Human Resource Agency is composed of directors,

social workers and support staff. Directors are in charge

of areas within HRA like adult protective services, child
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care or the job training programs. Many of the staff are

bilingual and able to communicate in both Spanish and

English.

During the disaster recovery process most of their

Watsonville clients were large low income families. Many of

them were monolingual Spanish speakers. HRA focussed on

providing social services to their clients. They interacted

with other organizations through existing contacts with

other groups. As emergent groups developed they increased

their networking.

Consequences

The planning department did not reach its goal to

increase the housing stock of affordable housing. This was

a constant source of disappointment during their response

effort. They did feel fortunate that they discovered the

level of sub-standard housing and overcrowding. These

issues had to be revealed to be solved. The earthquake and

the planning department's efforts helped expose the

seriousness of the problem in Watsonville.

As a consequence of the city response, the city council

is more committed to the needs of the Latino community and

low income populations. The community has moved from the

sense of two divided communities into a consolidated one.

The expanded Latino representation as a result of the court

ordered district elections assisted the development of this

atmosphere. Communication among all of the responding groups
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including non profit groups not affiliated with the city

escalated and developed as well. The expansion of network

between responding agencies has markedly increased since the

earthquake.

Expanding Organizations

The Type Two or expanding organizations maintain their

original tasks while expanding their structure to adjust to

new situations. The structure of the organization is

modified to adapt to a new environment or circumstance. In

the case of Watsonville, the expanding groups altered in

response to the earthquake and the resultant recovery

ef fort. The organizations in this category in Watsonville

were the Mennonite Disaster Service, the Church World Reform

Committee, Habitat for Humanity, Federal Emergency

Management Agency (FEMA) and the Red Cross. These groups

exemplify the change in structure while retaining original

tasks and responsibilities.

Career

The Mennonite Disaster Service came into the

Watsonville area in February, 1990 to volunteer their

services in reconstruction. The Church World Reform

Committee also arrived in Watsonville in early Spring, 1990.

They connected with WAIDR2 to begin the process of

2WAIDR-the Watsonville Area Interfaith Disaster Recovery

group was a disaster response group that will be discussed in the

emergent organization section.
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reconstructing damaged homes. WAIDR coordinated MDS and

CWRC efforts and paid their minimal living expenses. As a

coordinated volunteer service the MDS and CWRC collectively

donated 50,000 to 60,000 hours in labor per month in

volunteer service. These services reduced reconstruction

costs down from approximately $130,000 to $150,000 to

$13,000 to $18,000 per job. MDS had volunteers in the area

in numbers ranging from 10 to 25 per week. CWRC kept

anywhere from 12 to 20 in the Watsonville area each week.

The MDS volunteers were housed in trailers at the All Saints

Episcopal Church, after approval was obtained from the city

council. Trailers at the First Baptist Church in Freedom

housed the volunteers from CWRC.

All the volunteers worked together with a construction

team from WAIDR to help reconstruct and rebuild homes

damaged in the earthquake. Their jobs ranged from carpentry

to plumbing to painting to clean up work. The teams of

workers volunteered their labor and worked with building

materials either supplied by the client or through WAIDR.

In addition to reconstruction, the CWRC also did a door

to door needs assessment in mid-March, 1990. A 20 member

team went to Watsonville and surrounding unincorporated

areas to determine the number of earthquake victims in need

of help. They contacted 2,781 households directly and left

1,186 additional assessment cards for those households where

no one was home. This assessment encouraged over 200 people
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to contact WAIDR for aid. After reconstructing many homes

both teams left in Spring, 1991. MDS left at the end of

April and the CWRC left at the end of February.

Habitat for Humanity is a 14 year old non profit

international organization with 500 affiliated groups in the

United States and Canada. The goal of the organization is

to build low income housing. Prior to the earthquake,

September 1989, Habitat had built 3 housing units in Santa

Cruz county. At the time of the earthquake they were in

search of new sites on which to build homes.

As a result of the earthquake, Habitat began to write

grants to Habitat International, the Community Foundation,

Red Cross and other local and state grant agencies. They

also intensified their search for land sites for new home

construction. As grants came in, Habitat began the land

acquisition process. Throughout their response Habitat

networked with other community disaster relief agencies to

help solidify their position in the community. This

networking included the Community Foundation, Red Cross,

Housing Authority, planning department and prominent

citizens.

The organization retained their same goals to build low

income affordable housing, but began to focus on families

displaced by the earthquake. A project with the Housing

Authority funded by the Community Foundation was begun in

Spring, 1991. Habitat contributed money, time and labor to
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8 to 10 low income affordable housing units. Other projects

are pending and they continue to search 
for sites for units

of replacement housing.

The Red Cross participated in the permanent housing

phase of recovery in two ways. There primary service was

funding for the community for long term recovery. 
The Red

Cross provided funds for the replacement of low income

rental housing. They dispersed this money to help in

reconstruction of damaged homes and for replacement 
of

destroyed housing. They distributed money to nonprofit

groups and governmental agencies. In Watsonville, the Red

Cross gave money for reconstruction and replacement 
to the

City of Watsonville, Pajaro Valley Affordable Housing and

the Housing Authority. Red Cross allocated $11,888,967 to

long term recovery in Santa Cruz county.

Their second activity was a case management service to

help earthquake victims find housing, financial resources

and referrals to other helping agencies. The caseworkers

hired by Red Cross assisted with finding temporary and

permanent housing, provided financial counseling 
and

furnished referrals to other recovery groups. The program

was funded for two through Red Cross donations.

FEMA contributed two fundamental services during the

permanent housing phase of recovery. Their involvement with

permanent housing was primarily in the distribution 
of 403

monies from the Legal Aid lawsuit for reconstruction and
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replacement housing in the areas affected by Loma Prieta.

These monies were allocated in April, 1990 and were spent by

the organizations receiving them by December 4, 1991.

The other service was the FEMA trailers. FEMA brought

in 110 trailers to three locations in the community to

provide temporary housing to displaced victims. They were

reluctant originally to bring in the mobile homes, but did

bring them in December, 1989. Families moved into the homes

in January, 1991. FEMA wanted to move the families to

permanent living arrangements quickly, but the housing

shortage and a problem of communication between FEMA and the

residents slowed the process. Through working with other

agencies including the 17 Octubre Comite, the earthquake

trailer park project, housing authority and Red Cross the

trailers were empty and families placed by July, 1991. The

trailers were removed the summer of 1991.

Characteristics

Both of the volunteer disaster reconstruction teams

ranged from 12 to 25 volunteers each per week. These

workers were experienced with disaster reconstruction and

recovery. The tasks they performed in Watsonville were

typical of work they volunteer throughout the country in

response to disasters. Their knowledge of building and

construction allowed them to work on various tasks in the

process. Their work varied from masonry work, carpentry,
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plumbing, roofing, general cleanup as well as other

construction jobs.

Both groups focused on families who could not afford to

pay for reconstruction costs. Most of these were large low

income Latino families with mild to severely damaged homes.

Through WAIDR's coordination the activities of MDS, CWRC and

WAIDR's private construction crew rebuilt damaged and

destroyed homes in the Watsonville area.

The Habitat staff consists of an executive director, a

publicist and a small staff. They also have a varied amount

of volunteers. They have a bilingual family selection

committee that evaluates the applications for housing in

Habitat's projects. Most of these applications come from

large, low income Latino families. The priority is given to

families displaced by the earthquake.

The Red Cross in Watsonville had and small staff prior

to the earthquake. This was expanded with volunteer

immediately following the earthquake. The case management

service has two full time caseworkers located in

Watsonville. Both of these workers are bilingual and

bicultural.

The clients helped by Red Cross during the permanent

housing phase were primarily low income, large Latino

families. Many of their clients were renters and most were

displaced by the earthquake. The case management clients

were essentially renters when the service began, yet



74

homeowners used the service more often as time went by and

resources from other agencies dwindled.

FEMA had a office in Watsonville throughout their

response activities. The office was staffed with FEMA

employees from various regions around the United States.

The local director was replaced in early Spring, 1991.

Their clients were low income, large Latino families.

Many of these families were monolingual speakers. Most of

the FEMA trailer residents were renters of housing prior to

the earthquake, although a few were homeowners. Many of the

clients held very low wage jobs as farm laborers or cannery

workers.

Consequences

As a result of their participation in the Watsonville

reconstruction and recovery phase MDS and CWRC were able to

rebuild the homes and lives of many residents. Their goal

to rebuild houses for those in need was accomplished to a

great extent. However, they were unable to finish

reconstructing homes for everyone in need of assistance.

The community viewed the construction activities as very

important to community recovery.

The search for land and networking done by Habitat has

resulted in their being able to purchase land and gain

credibility with other organizations in the county. This

has led to solid lines of communication and a large gain in

the knowledge of fundraising in Santa Cruz county. Their
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efforts will also result in the existence of low income

housing within 2 to 3 years after the earthquake.

The Red Cross provided over $11,000,000 for earthquake

replacement housing, reconstruction and case management for

victims. They helped victims get into housing, including

some of the FEMA trailer residents. About 89% of their

funding was distributed for housing. Red Cross was a vital

link to permanent housing reconstruction and replacement

through funding in Watsonville. Their bilingual caseworkers

also provided extensive services for the low income, Latino

residents of Watsonville.

The FEMA 403 monies provided an extensive resource for

replacement and reconstruction of housing in Watsonville.

This resource allowed for a great deal of housing to be

rehabilitated and livable for many people. The low income

population benefitted most due the replacement of affordable

housing through the funding.

Trailer residents were provided with temporary housing

for over the standard 18 month period of FEMA normally

given. The trailers remained two months longer the

traditional FEMA procedure allows. All of these residents

were placed from this temporary housing into permanent

housing.

Extending Organizations

Extending, or Type Three, organizations are those that

retain their structure while initiating new activities. The
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groups represented in this category in Watsonville recovery

include the Greater Santa Cruz Community Foundation, the

Housing Authority, Pajaro Valley Affordable Housing

Association and the county Legal Aid offices. All of these

organizations preserved their traditional structure while

augmenting their normal tasks with responsibilities more

focused on disaster recovery. None of these groups

traditionally respond to disaster needs, but in this

incidence their response was necessary and they responded

accordingly.

Career

The Community Foundation was established in 1983 as an

endowed grant foundation, typically it accepts endowed gifts

that are permanently invested. The interest on these gifts

is given in the form of grants to county wide non-profit and

tax exempt agencies. Due to their knowledge and expertise

with both the community and large sums of money, the county

office of emergency services requested the Foundation

distribute the many contributions deluging the county as a

result of the earthquake. Over one million dollars was

donated through the Foundation from earthquake

contributions. They joined with United Way who also raised

one million dollars in contributions. These were not

endowed grants as the Foundation usually handles but direct

contributions given as grants to county wide non-profit

groups responding to earthquake recovery.
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The grants went to people in need and long term

rebuilding projects. Grants were given for basic

necessities, building supplies, services, temporary housing,

historic preservation, rehabilitation of homes and new

housing projects.

In order to distribute the funds the Community

Foundation established guidelines for regranting

contributions. An administrative decision to distribute 20%

to immediate, emergency needs and 80% to long term

rebuilding established them as an important resource in the

permanent housing phase of recovery. By May, 1990 they had

distributed or set aside all donated earthquake monies to

county wide earthquake recovery and reconstruction projects.

Although their structure was not altered their role in

the community changed. They modified their normal duties by

accepting and distributing unendowed donations. Also, they

expanded their community involvement into new areas. The

workload also required that they expand their staff with one

additional full time staff member added since the

earthquake. However, they did maintain the same board of

directors and original staff members.

The Pajaro Valley Affordable Housing Association was an

important organization in the response effort. Pajaro was

incorporated in August, 1989 just a scant three months prior

to the earthquake. It was established originally as a tax

exempt, private, non-profit housing cooperative. The need
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for a affordable housing corporation was recognized by the

members who formed this group. At their initiation they

began applying for grants for housing projects. However, it

was not until December, 1989 after the earthquake that

monies to develop affordable housing were received.

The Lutheran Church and Farmers Home Administration

purchased the land for 24 rental units of affordable housing

to be developed by Pajaro. The Bank of America purchased

six mobile home units to be placed on sites where homes had

been destroyed and gave money to move the mobile homes from

southern California. The American Red Cross and Major

League baseball gave money for housing development.

Additionally, Pajaro received a loan from the State

Department for Community and Housing Development. By

October 1990 pre-development of housing projects had begun.

Land had been purchased and plans were being approved in the

planning department. By Spring 1991, two housing projects

were underway. All these projects, funded with earthquake

donated monies, focus on earthquake displaced individuals

and families.

The city requested that Pajaro oversee a Security

Guarantee Deposit program. This was money set aside by the

city to insure that people got into housing. The program

assures landlords that clients paying security deposits in

payments will be guaranteed full payment. The clients

working with Pajaro and the Security program are required to
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make payment on their deposits, but in case of emergency

have a source upon which to rely.

Pajaro began to develop networks with other

organizations in the community as a result of their response

effort. They met at weekly meetings with the Housing

Recovery Task Force, and communicated regularly with the Red

Cross, Housing Authority and WAIDR. In order to develop the

needed affordable housing for the community and be advocates

for people needing housing these established networks were

very important.

The Housing Authority also extended its normal

operation into slightly unusual duties. Although the focus

for the Housing Authority normally is to aid in housing low

income families and individuals, it altered its focus to

center its attention on earthquake displaced victims. To do

this they lobbied to get additional section eight vouchers

for the displaced. They also were advocates for clients in

the CALDAP3 loan process. They provided 124 section eight

vouchers, 35 security deposits for those who could show they

could pay the rent and 84 loans for new construction and

rehabilitation. They began the process of response by

coordinating funds and resources for displaced victims.

Although they are an agent for the state they became

3CALDAP-California Disaster Assistance Program provides low
interest (3%) loans to homeowners and those owning rental
property whose house(s) have sustained damage in a state declared
disaster.
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advocates for the clients as well. They are allowed to

teach clients how to look for housing, but are unable to

seek housing for them. They concentrated on advocacy

through the provision of funds for displaced victims.

Through interaction with HUD for section eight

vouchers, the Housing Recovery Task Force, Congressional

Representative Panetta and other housing advocates were able

to help house families from the FEMA trailers with section

eight vouchers, apply for funds for rehabilitation and

reconstruction and lobby for attention to the housing crisis

and level of displacement.

The Housing Authority is not officially in the

Watsonville disaster plan. This lack of official network in

recovery was felt by HA as a detriment in their response.

The Housing Authority did not change as a result of the

response, but did expand their awareness of disaster needs.

They felt that they should be included in the disaster plan

in future.

The final Type III organization that responded in the

Watsonville recovery process was county Legal Aid. Legal

Aid had a history of working with low income families and

individuals in Santa Cruz County, especially the Latino and

Elderly populations. They were experienced in issues of

housing and tenants' needs. This organization got involved

in the recovery process through banding together with other

legal aid entities to sue FEMA due to denial of aid. The
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origin of the complaints and the eventual suit lie in FEMA

denials with little or no explanation in English, the

Individual and Family Grant program only allowing a ten day

appeal instead of the thirty day appeal required by law, the

denial of all displaced victims aid in shared housing

situations and the denial of aid to those who had housing

less than thirty days prior to the earthquake.

Legal Aid made a collective administrative claim for

the denials and was turned down by FEMA. The combination of

Legal Aid groups sued FEMA based on the above complaints. A

settlement was reached in Spring, 1990. This settlement

agreement provided for a sixty day appeal time, housing

assistance for those in unrelated households and replacement

of destroyed housing stock with 403 money. FEMA appealed

this settlement, believing the 403 condition was not their

responsibility. FEMA estimated 69 units needed replacement

while the county estimated 615 (400 of these were Single

Room Occupancy Hotels). The judge upheld the settlement and

in December, 1990 FEMA agreed to disperse $6 million for

destroyed housing stock to be spent by December 4, 1991.

In order to accomplish the suit Legal Aid networked

with the Red Cross, the local Community Action Board, and

with FEMA clients for a release or authorization to

intercede on their behalf. They also attempted to work with

FEMA in solving the problems of clients. Legal Aid itself
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did not change as a result but did expand its caseload

tremendously.

Characteristics

The Community Foundation consists of a 24 member board

of directors and three paid staff. The staff includes an

executive director, an administrative assistant and a

bookkeeper. The board is made up of local volunteers from

the communities representing a range of county geography and

interests. They are a group of influential people from

around the county of Santa Cruz.

The grants for disaster relief were primarily

distributed to organizations helping low income families,

seniors and psychiatrically disabled clients. The Foundation

itself did not interact with the recipients of the grants

beyond reading and funding the grant proposals. They did

interact with individuals, businesses and corporations

giving donations and with non-profit county organizations

through funding grants.

The Pajaro Valley Affordable Housing Association is a

non-profit group with a paid staff of five. There is a full

time director and four part time staff. Their client

demographics represent those in need of affordable housing.

Eighty percent of those they serve are below the median

income and 98% are Latinos' displaced by the earthquake.

Due to the funding sources, priority is given to earthquake
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displaced victims. They networked extensively with funding

sources and the planning department.

The third group, the Housing Authority, is a county

agency with multicultural personnel. The receptionist and

3/4 of the department heads are bilingual in Spanish and

English. Many of the workers are also bilingual and

bicultural as well. This serves them well since their

clients are often Latino, monolingual speakers. Their

clients are mostly families with low to very low incomes.

About 1/3 of their clients are seniors. They interact with

their clients through housing assistance into affordable

housing.

Legal Aid has offices in the cities of Santa Cruz and

Watsonville. They provide legal services to clients in the

county. The lawsuit brought against FEMA was primarily for

low income populations, Latinos and the elderly. Legal Aid

is interconnected with other Northern California Legal Aid

Groups.

Consequences

As a result of their funding distribution efforts for

earthquake recovery, the Community Foundation provided

emergency, interim and temporary aid. They were also able

to fund long term permanent housing projects. In so doing

they distributed all of the donations quickly. The

Foundation members believe they successfully accomplished

the tasks set before them. Their goal to distribute funds
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in need areas of recovery was accomplished. A further goal

of spending the donations as the donors would have wanted

was also executed. Although some outsiders felt the

Foundation was favoring friends in their granting

procedures, most felt the effort was profitable and

successful.

The results of the efforts on the part of the Pajaro

organization were tremendous. They moved quickly, in a

matter of a few months, from a newly established unfunded

and unknown organization to a vital link to permanent

housing recovery. Through the experience of a crisis event

in Watsonville, creating a crisis in housing, they expedited

their services by three to five years. They were able to

put two housing construction projects into the building

stages within a year and a half. The normal time line for

affordable housing development is from three to five years.

The amenable planning department aided in beginning

projects.

A further consequence of the earthquake and Pajaro's

efforts was a pulling together of the community. As well as

an expanded awareness of the housing situation and an

acknowledgment of the need in the community for affordable

housing. This community connection also provided a clearer

picture of who was doing what in and for the community.

Pajaro does not feel there were any failures or unsuccessful

efforts on their part in terms of recovery.
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The Housing Authority efforts in the recovery response

were evident in the caseload they handled in so short a

period of time. They were able to house over 300 families

in the course of nine months. This number normally

represents a 5 year output. They were able to issue,

through HUD, 177 Section Eight housing vouchers. With this

they were able to house 101 single families in rental units

and they were able to house many families from the temporary

FEMA trailers.

Some of their least successful efforts included a large

geotechnical program that overestimated demand and was

relatively unused. They also miscalculated a few incomes

but only about 6 out of 300. The most disappointing

consequence is the fact that there are still few affordable

housing projects open yet for those in need.

The primary outcome of the lawsuit brought by Legal Aid

is the change in policy by FEMA and the most significant is

the settlement of $6 million of 403 monies for replacement

housing. The consequence of the law suit does increase the

adversarial relationship between Legal Aid and FEMA.

However, over one million dollars of 403 monies was

distributed through the Watsonville planning department to

provide replacement housing in the community.

Emergent Organizations

The Type IV or Emergent groups are completely new

entities that develop in order to respond to a perceived
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unmet need in the community. The organizations that evolved

as a result of Watsonville's housing problems and recovery

needs were the Earthquake Trailer Park Project, Watsonville

Area Interfaith Disaster Recovery Project and the Housing

Recovery Task Force with its two component groups the

Permanent Housing Committee and the Short Term Housing

Coalition. These groups provided for needs in the community

that they felt were missing or not sufficiently covered

through any of the more established agents of recovery.

Career

The Earthquake Trailer Park Project (EQTPP) began in

the Summer, 1990. The personnel was assigned from the Human

Resource Agency and the director had been involved in

emergency time period activities. In July, the Greater

Santa Cruz Community Foundation gave this project a six

months grant. The Red Cross declined their proposal as a

duplication of services. The project director began to set

up community meetings with other organizations including Red

Cross, WAIDR and any other groups involved in earthquake

relief in the community.

The project's goal was to help trailer park residents

make the transition into permanent housing. This process

would involve advocacy and placement of the families into

long term permanent housing. To this end they hired two HRA

social workers onto the project.
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WAIDR introduced the EQTPP project to the 17 Octubre

Comite (the October 17 Committee) who was working with the

trailer residents. The central Comite endorsed the EQTPP's

efforts, but the larger Comite disapproved of their effort.

The trailer park residents felt harassed by FEMA and the

media and felt any more interference would be counter

productive. However, they reached a compromise which

allowed the EQTPP to contact trailer families once by

telephone, offering assistance. If the family refused help

the project members must not call again. Additionally, the

families must give their permission and information was not

to be shared with FEMA, Housing Authority, WAIDR or the Red

Cross.

Although 110 FEMA trailers were moved into the county

in January, the project did not receive support or

encouragement for their project for quite a while. In mid-

October, 1990 only nine families had been placed. The

process of help was very slow and trust was not forthcoming

from the residents. The process involved the social workers

attempting to get to know the families through several

interviews. This is not typical social work procedure, but

was necessary to build trust. The project provided help in

the form of explaining HA Section Eight vouchers, finding

housing, teaching life skills and finding money for moving

costs. The project members stayed with each family through

the moving process into permanent housing.
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The families began to trust the EQTPP around February,

1991 and FEMA began to realize the value of the project as

20 families moved from the trailers. As trailers began to

be removed families were anxious and the project stepped up

its efforts to place them. They were facilitated by a six

months grant from the Red Cross to finish the process. By

May, 1991 FEMA had changed its attitude of resistance and

became interested and supportive, but did not want to

pressure trailer residents to move.

In June, 1991 most residents either moved out or had

plans to move by July. A few stubbornly refused help and

Watsonville's Latino Vice Mayor helped to negotiate with

these families. By July, when the project was dismantled

and all FEMA trailers were removed, the EQTPP had placed 85

out of the 133 trailer park families.

The Watsonville Area Interfaith Disaster Recovery

Project (WAIDR) was developed through the coordination of 21

interfaith churches. They saw the need for an entity to

oversee incoming religious volunteers like the Mennonites

and the Church World Reform Committee. An interim

coordinator was appointed in December, 1989 and a permanent

director was hired February 7, 1990.

The director and staff began by establishing themselves

in the community and developing a caseload via referrals.

They started with 24 families in need of reconstruction work

on damaged homes. In mid-March 20 volunteers from the
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Church World Reform Committee did a community wide needs

assessment. As a result of this assessment WAIDR received

243 requests for help.

WAIDR served as advocates for clients to the Red Cross,

FEMA and CALDAP loans. They raised money and leveraged this

to help the client. An advocacy case would go through a

process of needs assessment, application to determine what

money had been given to the family and an establishment of

immediate needs for medicine, food, transportation etc.

WAIDR would then contact other agencies to see if they would

provide additional assistance and if clients were eligible

WAIDR would assist in filling out applications to other

organizations. In addition, they leveraged money through

reimbursement from other groups, provided contracts for all

labor, provided construction estimates and assisted with any

appeal processes.

WAIDR also oversaw the coordination of reconstruction

teams. These consisted of the Mennonite Disaster Service

(MDS), the Church World Reform Committee (CWRC) and a

private construction team paid through WAIDR. These teams

were able to reconstruct over 40 homes. MDS and CWRC left in

April and February, 1991, respectively. WAIDR closed its

offices in June with several cases still pending that they

turned over to the Octubre 17 Comite. They also allocated

$53,000 of their remaining budget to help with these cases.
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Characteristics

The staff of the EQTPP all worked for the Human

Resources Agency prior to the earthquake. Their experience

ranged from AFDC to Medicaid. The original staff included

one project manager and two social workers who came on board

in July and August 1990, respectively. All three staff

members were Latino and bilingual. They were also all local

residents from around the county, with experience working in

Watsonville. One additional clerical staff person was hired

and a volunteer interning social work aid was hired over the

course of the project.

The client families were exclusively residents of the

FEMA trailer parks. The residents were very low income

families only capable of paying from $100 to $200 a month

for rent. Most of the families depended on agricultural

employment that pays very low wages. They spend about 35%

to 45% of their total income on rent with the use of Section

Eight vouchers. The family size averaged from 6-8 family

members. Most of the families placed through the project

received Section Eight vouchers from the Housing Authority.

In order to accomplish the advocacy and placement the

EQTPP interacted with several other organizations. They

worked with the Red Cross who provided first months rent and

household supplies, the Housing Authority who supplied

Section Eight vouchers and security deposits and FEMA. They
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also did referrals to other groups like Catholic Charities,

Salvation Army and Pajaro Valley Shelter Service.

There were a total of seven employees for WAIDR. They

had a bilingual and bicultural director, an administrative

assistant/special caseworker/bookkeeper, case worker,

computer specialist, case work manager, receptionist clerk

and a contractor. This staff handled the various advocacy

and reconstruction projects.

WAIDR's director described their clients as "those who

fell through the cracks" of the system. The director felt

that "victims were helping victims". Many of their clients

were farm or cannery workers earning very low wages. Most

were low income Latino families. There were a few middle

income clients who paid for their materials and received

volunteer labor. There were a few seniors from local

churches.

The group tried to develop relationships with other

agencies including FEMA, Red Cross, the planning department,

EQTPP and the Pajaro Valley Affordable Housing Association.

These relationships were used to help network the clients

into a variety of support services.

Consequences

An early consequence of EQTPP efforts was

misunderstanding and conflict with FEMA, Red Cross, the

Housing Authority and the families. However, trust between

the families, the EQTPP and FEMA developed as a result of
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interaction. A further result was increased

interoganizational communication and coordination in order

to reduce duplication of services.

The most successful outcome of the project was the

housing of 85 families from the FEMA trailers. The clients

participating in the project were also educated about life

skills, budgeting finances and housing. The victims

received a great deal of advocacy and support from the

project. The staff members of EQTPP from the HRA were

promoted in the agency as a result of their participation in

the project.

The primary consequence of WAIDR's involvement in the

recovery process was saving low income families a lot of

money. Through extensive needs assessment they were able to

help many families through reconstruction projects and

advocacy. Through advocacy with FEMA, the Red Cross, Legal

Aid and the city they were able to help families find funds

for permanent housing needs.

Their goal to create a caseload of needy clients was

accomplished through referrals and a needs assessment

survey. They were able to help 42 families with immediate

needs such as household appliances, food, rental assistance,

referrals and pastoral counseling. Other responding

organizations perceived WAIDR coordination of MDS and CWRC

as successful. However, other groups felt WAIDR spread
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themselves thin and tried to do too many different kinds of

projects.

The project staff felt they had barely begun when they

had to close their offices. They had just begun to learn

how the process worked successfully. Their greatest

disappointment was that they were unable to finish all the

open cases at the end of June, 1991 when they closed down.



CHAPTER VI

ANALYSIS

The case study describes what the organizations did

during their prolonged recovery activities. The careers,

characteristics and consequences give insight into their

participation in earthquake recovery, but it is the

conditions that help to explain why and how they performed

these tasks for the community. The following analysis

answers the central questions of what tasks the

organizations performed and why they performed them.

As the data were explored, coded and analyzed, patterns

of response began to emerge. These patterns became more

clear as the connection between organizations became

apparent. The use of Quarantelli and Dynes (1968) typology

helped to expose the pattern of tasks in response and type

of organization. The activities performed by the

organizations were depended on the type of organization

performing them. The tasks fell in two broad categories.

One response involved placement of people into housing,

facilitation for the earthquake recovery process and

advocacy for housing for displaced victims. The other

included replacement of destroyed housing, reconstruction of

damaged homes and funding for recovery. The established,

94
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Type I, and Emergent, Type IV, groups were largely the

organizations responding to placement, facilitation and

advocacy. Type II, expanding, and Type III, extending,

organizations concentrated on reconstruction, replacement

and funding. The reasons for this distinctive split in

tasks by organizational type lies in the conditions for

their response.

Conditions-TYpe I

The planning department was able to respond to the

needs of the community through its established nature.

Since their activities were focused on institutionalized

duties they were able to utilize their prior knowledge of

the community.

A further condition for response was the prior

recognition of the lack of affordable housing. The existing

economic problem of low wages also led to the response.

Additionally, the overcrowding and substandard housing that

was a norm in Watsonville contributed to the need for a

proactive response on the part of the planning office.

The funding of $1.6 million from the Red Cross to be

distributed to permanent housing organizations aided in the

planning department's effort to expand the low income

housing in the community. In much the same way the FEMA 403

monies from the Legal Aid lawsuit for housing replacement

also paved the way for response efforts. The planning

department encouraged housing organizations to begin the
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development procedures for new housing. The flexibility of

the planning office in distribution of permits also provided

a condition for response.

After some initial conflict in response effort and a

tense relationship between the Latino community and city

government, an atmosphere of community developed. The

increased representation of Latinos on the city government

allowed for more communication regarding the needs of the

low income minority community. The efforts of the city

council members to facilitate recovery were aided by this

communication.

The earthquake and its subsequent damage brought to

light the critical need for low income affordable housing.

Additionally, the loss of downtown businesses and much of

the local frozen food industry created a severe lack of

standard employment opportunities for local residents. This

economic set back only increased the needs of the low income

population in Watsonville. However, the earthquake also

opened funding sources to aid in the reconstruction effort.

The city strove to utilize these funds for replacement of

affordable housing.

Conditions- Type IV

The conditions leading to the response by the EQTPP

include the prior existence of a very low income,

monolingual population, a housing shortage and severe

overcrowding in Watsonville. These conditions were
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recognized by the community as problems in need of

attention. The Human Resource Agency staff of bilingual,

bicultural social workers established a source for workers

on the project.

The original conditions were contrary to the

accomplishment of the EQTPP goals. Their relationship with

FEMA was one of distrust as well as with the families who

felt badgered by outside agencies. The nontraditional

social work approach was necessary to build trust and

acceptance on the part of families. FEMA was uncooperative

at first, because they felt the project duplicated their own

services. However, this attitude changed over time as FEMA

recognized the success of the project.

Other circumstances that contributed to the need for

the project was the confusion over the potential purchase of

the trailers by the families. The families were led to

believe they could purchase their trailers for $1.00.

However, moving costs were very expensive and there were no

sites available in Santa Cruz county for mobile homes.

Other factors contributing to the need were that some

families lost Section Eight vouchers because they did not

search for housing or were unable to find housing. The

vouchers were all printed in English and for some families

communication was a problem. Allegations of discrimination

by landlords against Latinos and voucher holders were made.
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All of these elements contributed to the need for the

advocacy and placement performed by the EQTPP.

Many things contributed to the need for WAIDR and their

response. The lack of state and federal funds for the kinds

of projects undertaken by WAIDR was a problem. They spent a

great deal of money assuming they would get reimbursed from

other organizations and sources. However, most of the money

came from churches and other fellowship organizations.

Through the combination of paid staff and volunteers

they were able to reconstruct many homes. The use and

coordination of outside volunteers like MDS and CWRC was an

important component in the reconstruction process. This

provided a larger pool of workers to provide housing

reconstruction around the community.

The networks developed with other disaster relief

organizations solidified as WAIDR's purpose, goals and

achievements were recognized. WAIDR provided a resource for

clients to help maneuver around the bureaucracy of Red Cross

and FEMA. This advocacy service was necessary due to the

confusing process often accompanying requests for disaster

assistance. The mistagging of damage levels of homes by

FEMA also created a need for reevaluation in reconstruction

of homes. WAIDR estimated that 95% of homes had their

damage underestimated. This required that a more extensive

level of reconstruction was needed in the community than

FEMA assessed. Additionally, there was a greater need for
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placement of displaced families in suitable housing as a

result of mistagged housing.

Established and Emergent Organizations

The reasons leading to the focus on placement,

facilitation and advocacy for these two types of groups are

essentially different. The established groups used their

institutionalized nature, prior knowledge of the community

and awareness of community problems to facilitate the

recovery process. The extensive bureaucracy and political

nature of the city and county response was used to

advantage. The power to effect zoning decisions, permit

approval and land use was utilized to expedite the recovery

process.

The extensive networks with local, state and federal

agencies allowed Type I groups to be advocates for victims'

needs. In so doing they were able to assist other

organizations in their response including Type II and III

groups. Their role as a central, stable response group

improved their ability to facilitate recovery through

advocacy for victims housing needs, the need for affordable

replacement housing and raised awareness for large, low

income, often Latino, displaced families. The form of

advocacy undertaken by the Type I groups was assistance

through advocacy to Type II, III and IV groups, and

facilitation of the rebuilding process. Rather than

concentrating on the more demanding activities of
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replacement, reconstruction and funding, the Type I

organizations exercised their expertise in the familiar

areas of facilitation for the fulfillment of community

needs.

The emergent groups' attention to the placement and

advocacy of victims stems from the recognition of specific

needs in the community. These groups were created in order

to supply the needs for advocacy for victims. In particular

this is advocacy with other organizations. The clients of

the Type IV groups needed assistance when dealing with other

disaster relief organizations. The Type IV groups saw this

need and fulfilled it. They became agents for the clients

to aid them in moving through the system of other responding

agencies like Red Cross and FEMA. The specific needs of

placement and advocacy for the trailer residents required

the creation of the Earthquake Trailer Park Project.

Although WAIDR also did reconstruction, a great deal of

their activities focused on advocacy for their clients to

other organizations. The leveraging of money also

constituted a form of advocacy for victims. The Type IV

groups responded to the needs in the community for advocacy

and placement of low income, large, Latino families

displaced by the earthquake. Although Type I agencies also

provided these tasks, their response was broader. They

assisted in the overall response effort through facilitation

of recovery and advocacy for issues in the community. The
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emergent groups concentrated on placement and advocacy of

specific populations in need.

Conditions-Type II

The circumstances that contributed to the response by

MDS and CWRC lie a great deal in their own volunteer labor.

These groups provided labor free of charge. Their living

expenses were donated through WAIDR and local churches.

This gratis labor saved hundreds of thousands of dollars for

community residents. It also allowed the reconstruction of

homes that otherwise may have not been rebuilt. The

provision of money or building supplies from the Red Cross,

FEMA, and churches also contributed to the reconstruction

effort.

The fact that these volunteers were experienced with a

variety of disasters and the rebuilding process reinforced

their efforts in Watsonville. They were well seasoned

relief and reconstruction workers. This history aided in

their ability to quickly assess and respond to the situation

in Watsonville.

Habitat's replacement housing effort was facilitated by

the money brought in through earthquake donations. However,

much of this was used in the emergency efforts and little

was left for long term recovery. Their use of "sweat

equity", participation in the building process by the

homeowner, and the volunteers used in the building process

help to reduce the cost of building.
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The conditions in Santa Cruz county prior to the

earthquake brought Habitat into the community originally.

The high price of land, overcrowding, substandard housing,

large low income Latino population and the scarcity of non-

agricultural land created an already existing housing

problem. The earthquake intensified this and necessitated

the need for Habitat in the recovery phase.

Conditions-Type III

There were several things that contributed to the

efforts of the Community Foundation. The huge influx of

money from local, state, national and international

donations created the need for a central distribution

center. Their knowledge of the community and familiarity

with grant distribution made the Community Foundation a good

choice for this center. Some of the board members had

experienced the 1983 floods and the Foundation had a little

money left from disaster relief efforts from that time.

Although the Foundation was accustomed to handling funds

they were not experienced with dealing with such sums of

money.

The board's history of disaster relief aided in the

effort for the 1989 earthquake. They were able to refocus

their goals through the knowledge base of granting, the

community and disaster needs. Their knowledge of the

community and local groups improved their ability to

distribute the funds.
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Funding resources for the Pajaro Valley Affordable

Housing Association ran the gamut of granting agencies.

They received funds from the Lutheran Church, Farmers Home

Administration, Tides Foundation, American Red Cross,

Community Foundation, Major League Baseball, 403 monies and

Bank of America. They were funded two years of

administrative costs as well as for various projects,

including land purchase, planning and building costs.

The pre-quake conditions of limited non-agricultural

land for site location, overcrowded and substandard housing,

high land prices and low wages all contributed to a housing

crunch before the earthquake. This became a crisis

situation following the disaster. The recognition of the

housing situation led to the formation of Pajaro prior to

the quake. However, these conditions only worsened after

the quake.

The huge influx of funds for building and rebuilding

allowed housing reconstruction to be expedited. Although

Pajaro existed prior to the earthquake it had no existing

networks with few people in the community aware of their

existence. The earthquake provided a forum for advertising,

networking and support for affordable housing issues.

Outsiders perceived the projects developed by Pajaro as

timely. They have the support of the community and the city

of Watsonville. Their efforts are hindered by property

owners desire to sell at unreasonably high prices.
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Housing Authority resources vary from HUD vouchers, to

CALDAP loans, to the personnel themselves. All of the

resources provide for assistance to house clients in

affordable housing. Their lack of inclusion in the disaster

plan left them out of the cycle of response although they

quickly became involved. Outsiders' perceptions of the

Housing Authority was often that they did not know Santa

Cruz county, were not aware of the problems and that the

state had a severe lack of understanding of the local

problems. The Housing Authority had to prove themselves to

the community and open networks with other organizations.

These networks were helpful for response. The Housing

Authority worked well with FEMA. The two governmental

agencies understood one another. They also communicated

with the Red Cross, Community Foundation, the planning

department and Habitat for Humanity. They regularly

participated in the Housing Recovery Task Force and were

able to establish themselves with this link of recovery.

The lack of understanding of community conditions and

needs led to the lawsuit against FEMA and the eventual

settlement. The existing housing crisis contributed

strongly to the response by Legal Aid.

Expanding and Extending Organizations

The activities played by the Type II and III groups of

primarily reconstruction, replacement and funding in

Watsonville recovery are due to the nature of the
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organizations. Both types of groups are established in some

way, although their response allows for flexibility in

either structure or tasks. In either situation, each

organization performed activities for which they were

familiar. The expanding groups used their knowledge and

history of response activity to continue with traditional

activities. These were focused on reconstruction for MDS

and CWRC, replacement housing for Habitat for Humanity and

primarily funding for Red Cross and FEMA.

The extending groups, although they explored new tasks,

still participated in activities where they used their

expertise. For example, the Community Foundation took over

the duties of financial dispersement of earthquake

donations. Their normal responsibility in the community is

to distribute financial grants. However, their focus

altered due to the unendowed nature of the earthquake

donations. Yet, the fundamental activity was familiar to

them. The same may be said for the Housing Authority. Their

traditional duty is to distribute housing vouchers to low

income families. However, their clientele changed to

earthquake displaced victims as a result of the disaster. A

further example is the Pajaro Affordable Housing Association

who ordinarily builds low income affordable housing. Their

basic activities remained the same, but their focus on

earthquake recovery required a slight shift in actual

activities.
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Both the expanding and extending agencies concentrated

on the activities for which they were intended, either as a

traditional disaster response group or as a group newly

focussed on the issue. Their expertise and familiarity with

the duties of reconstruction of damaged homes, replacement

of lost housing and raising or distribution of funds for

earthquake recovery allowed them to perform these specific

tasks in Watsonville.

Exceptions

There are some exceptions to the general trend in type

of organization and performance of function. The most

apparent is the Type III group, Legal Aid. This

organization, although an example of an extending group, did

not participate in reconstruction, replacement or funding.

Their primary focus was advocacy for FEMA clients. It is

difficult to explain the aberration except that the group

did follow the general pattern of the Type II and III

groups. They limited their activities to those for which

they had experience and proficiency. The lawsuit against

FEMA on behalf of denied clients was typical of the cases

they traditionally undertake in the county. Though they had

no prior disaster history and their focus changed they still

continued to perform tasks for which they had skill.

A ,'urther exception is the participation of WAIDR, Type

IV, in both reconstruction and advocacy. A reasonable

explanation for this can be found in the extent to which
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WAIDR was coordinated with MDS and CWRC. This relationship

required a partial focus on reconstruction. However, one of

their primary goals was to perform the function of advocate

for their clients.

Conclusion

The type of organization was the defining factor in the

tasks that they performed in permanent housing phase of

recovery. The established and emergent organizations

primarily focused on advocacy, placement and facilitation.

While the expanding and extending groups predominately

concentrated on funding, reconstruction and replacement of

housing. These groups all participated in the permanent

housing phase in order to respond to the needs of the

community for long term earthquake recovery.



CHAPTER VII

CONCLUSION

The data from this research shows how the community,

prior housing conditions and organizational types affect the

kind of tasks an organization fulfills in the permanent

housing phase of recovery following a disaster. The

earthquake in Watsonville provided the realm to investigate

the organizational response for disaster reconstruction.

This research exposed the linkages between type of

organization and performance of recovery activities. Prior

research (Dynes and Quarantelli 1978; Brouillette and

Quarantelli 1971; Bardo 1978; and Drabek 1986) suggested the

influence that the community context, interorganizational

relationships and needs of the community can have on the

organizational response activities.

The findings from this research are similar to those

discussed in the literature review regarding socioeconomic

status and ethnic groups. Prior literature suggests that

lower ethnic status groups and lower socioeconomic groups

take longer to recover than others (Bolin and Bolton 1986;

Wright et al 1979; Moore 1958; and Haas, Kates and Bowden

1977). The slower recovery rate witnessed by the lower

classes in Watsonville provided the necessity for the

109
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response by organizations during the permanent housing

phase. The literature reveals that the lower SES groups

recover at a slower pace after disaster

(Bolin and Bolton 1986; Wright et al 1979; Moore 1958; and

Haas Kates and Bowden 1977).

Other issues in the literature were born out by this

research. Killian and Bates' (1982) findings reveal that

lower status ethnic groups suffer higher damage and spend

longer time in recovery. The largely displaced Latino

population in Watsonville required the responding efforts

during the permanent housing phase. Latinos' took longer to

recover and required more help. Most of the Latino families

were low income. The literature also indicates that members

of lower SES groups suffer more displacement. These data,

from Watsonville, also reveal this to be true.

The literature also indicates that larger families and

renters recover slower than smaller families and homeowners

(Bolin and Boltin 1986; Moore 1958 and Quarantelli 1982).

These patterns also emerged in Watsonville. Many of the

clients helped by organizations were large Latino families.

All of the agencies listed this population as clients.

Additionally, the renters in Watsonville took longer to get

into housing. Renters were the primary clients of all

responding organizations studied.

The data from this study lead us to the recognition of

the pattern of responsibility in disaster response in
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Watsonville. The broad model of recovery in Watsonville can

be delineated from this grounded theory based research.

Organizations from Type I through Type IV participated in

the maintenance of activities for which they had experience

and expertise.

The established groups are community oriented in non-

disaster related tasks. Their ability to perform broad-

based activities for the larger good of the community is

consistent with their response activities. Dynes and

Quarantelli (1968) discuss the characteristics that

contribute to Type I responses. Their typology predicts

that their bureaucratic structure will ease the demand

assessment process. The established groups in Watsonville

did just that. They used their bureaucratic nature to

assess the damages and needs in the community. This needs

assessment was then used to facilitate the recovery process.

They continued to perform advocacy and facilitation in the

disaster response in a similar, although more intense,

manner as they did other needs assessment and facilitation

prior to the earthquake.

The emergent groups developed in order to fulfill a

perceived need in the community. Dynes and Quarantelli

(1968) discuss the reasons for the development of Type IV

groups. They indicate that these groups develop from the

isolation of a population from recovery efforts or from a

lack of information, communication and coordination (Dynes
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and Quarantelli 1968). The emergent groups in Watsonville

developed for both of these reasons. The Latino population

was isolated, to some extent, from the larger recovery

ef fort. The divisive nature of the community prior to the

earthquake led to this isolation. The emergent groups took

it upon themselves to help bridge the gap. Additionally,

there was a lack of information exchange and

interoranizational communication early in the recovery

process. The establishment of emergent groups in the

community increased the networking among groups and the

communication throughout Watsonville response agencies.

Specific advocacy needs for the low income, Latino

population were apparent in Watsonville. The Type IV groups

developed for the express purpose of aiding these

populations. Their goals were focused on the resolution of

these difficulties. As a response organization, emergent

groups were motivated to participate in the placement and

advocacy of populations with unmet needs by other responding

organizations.

The primary motivation for response by expanding and

extending groups was their ability to continue in activities

similar to their normal operations. The alteration in

clientele and focus on disaster recovery defined the

category in which they fell. Dynes and Quarantelli (1968)

discussed Type II groups in regard to the latent functions

they perform during response. Some of the Type II groups,
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namely the Red Cross and Habitat for Humanity, performed

latent tasks during their response in the permanent housing

phase. However, their functions of reconstruction,

replacement and funding were the commonality among both

types of groups. These responding agencies provided

services for which their background, skill, and capabilities

were employed.

The essential question addressed in this thesis is:

What needs do response organizations meet for low income and

ethnic minorities during the permanent housing phase

following disaster? The examination of the relevant

literature, the community context and the organizational

response activities reveals the answer to this query.

Concisely, the explanation relies on the nature of

organizations. Their maintenance of standard or similar

activities in disaster response leads to the activities they

participated in during the permanent housing phase of

recovery.

Suggestions for Further Research

During the course of this research several other lines

of inquiry revealed themselves. These were too large to be

investigated for this study. However, these ideas suggest

further areas for study in the future.

An intriguing area of study would focus on the victims

for which these response activities were performed. A study

with this focus could investigate the gaps in response by
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the organizations, the type of organizations that were most

helpful, the quality of help and a look at the parallels and

differences between the victim and organizational responses

to questions of success, failure and organizational

function.

A further, less site specific, area of research would

be to investigate how the findings from this study fall into

the general body of organizational theory. The results of

this research could be tested in other disaster response

communities. An interesting test would be to see whether a

change in the socioeconomic status or ethnicity of victims

or in the location of the disaster alters the response

pattern in the permanent housing phase.

And finally, further research into the final phase of

recovery could include a look at the long term changes in

community structure, organizational interaction and/or

communication. The increase in communication among

responding groups revealed through this research indicates a

potential permanent change. Additional research on this

topic would lead to an understanding of long term

organizational change in communities facing disaster.
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Field Instrument

Introduction: The purpose of this study is to understand
how sheltering and housing of low-income
families/individuals was accomplished. I am interested in
both successful as well as unsuccessful strategies for
helping these disaster victims.
1. Please tell me why your organization is responding to

the sheltering/housing needs within the community.
-other organizations involved in this

-in what way - talking, sharing resources
-process of communication with other organizations

2. Please tell me how your organization is responding to
sheltering/housing needs since the earthquake.

-specific tasks and activities
-decisions about doing these tasks

3. Who are your clients?
-since earthquake
-in the next six months
-how has this population changed

-who remains and why
-who easiest to help and why
-who hardest to help and why
-ask about latinos, elderly, homeless

-how do you communicate with your clients

4. Looking back before the earthquake, what preexisting
conditions helped you respond to your clients?

-plans
-resources: knowledge, money, personnel, skills,

networks, power etc.

5. Looking back before the earthquake, what preexisting
conditions hindered your response to your clients?

-lack of plans
-lack of resources, power, etc
-conflict
-lack of housing
-poor knowledge of client's needs
-cultural differences

***How have you dealt with these conditions

6. Is anyone/any organization currently helping you
respond?
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7. Is anyone/any organization currently hindering your
response?

-Federal bureaucracy
-client's special needs; language, physical/mental

abilities
-how did you deal with this situation(s)

8. In terms of sheltering and housing, what advice do you
have for organizations/communities who may go through a
similar earthquake?
**since the earthquake, which of your organization's efforts
have been successful? why?
**since the earthquake, which of your organization's efforts
have failed? why?

9. What are your organization's plans for the next six
months regarding sheltering/housing of those affected by the
earthquake?

10. Is there anything you would like to add?
Note follow-up contacts
Get copies of plans/reports/stats/data
Thanks
Any questions for me?
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Field Instrument
October 1990

Loma Prieta Earthquake
New Contacts

Explain the purpose of the study: to understand how housing
needs of low-income earthquake victims are being met.
NSF/USGS funded. Confidential.

1. Could you please tell me about your organization?

2. Why did your (name organization) become involved in
earthquake housing?

3. How is your organization responding?
-note special resources/knowledge they have

4. Would you describe the clients you are assisting?

5. What other organizations have you been involved with in
this project?

-note how they became involved with them
-note why they became involved with them
-note nature of their interaction/involvement
-frequency of contacts. inter-coordination, etc

6. What has been most/least successful?

7. What/who have been most helpful? hinderence?

8. What are your organization's plans for the next six
months?

9. What advice do you have for other communities faced with
similar disasters?
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Follow-Up Interviews
October 1990

Loma Prieta Earthquake

1. Since we last talked to you in March/May, what has (name
organization) done regarding sheltering and housing?

-note % of organizational efforts spent on s/h
-note % spent on non-earthquake activities
-note changes in staff/funding/organization and why

2. Who have your clients been since we last talked?
-note changes in SES, ethnicity, age
-note any increase/change in non-earthquake clients

3. Who/what organizations/groups have you been working with
since March/May?

-note why they became involved
-note how they became involved
-note nature of their interaction
-note frequency of contact
-note how interaction is going

4. What are (name org) 's plans for the next six months
regarding s/h?

5. What have been your most successful efforts/why?

6. What have been your least successful efforts/why?

7. Who/what have been most helpful? hinderences?

8. What advice do you have for other communities faced with
similar problems?

Specific questions for this respondent
Note potential telephone follow-up in April
Copies of any reports they might have
Questions for us?
Thanks
Get address to send final report
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Field Instrument
July 1991

Loma Prieta Earthquake
New Contacts

Explain the purpose of the study: to understand how housing
needs of low-income earthquake victims are being met.
NSF/USGS funded. Confidential. Tape recorder ok?

1. Could you please give me an overview_?
And your role in_?

2. Why has been involved in earthquake
response?

3. How is responding to housing problmes
caused by the earthquake?

-note special resources/knowledge they have

4. What are the people like you are helping? (if a social
service agency, it not skip to question 5)

5. What other organizations have you been involved within
this project?

-note how they became involved with them
-note why they became involved with them
-note nature of their interaction/involvement
-frequency of contacts, inter-coordination, etc

6. What has been your most successful efforts/why?

7. What have been your least succussful efforts/why?

8. What organizations have been most helpful? Why?

9. What organizations have been the least helpful/why?

10. What are your organization's plans for the next six
months?

11. How has changed as a result of the

earthquake?

12. What advice to you have for other communities faced with
similar disasters?

13. Specific questions for this respondent:
reactions to the paper I sent (if applicable)
questions for us?
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We may call you in the next month or so if we have any
questions.
Get copies of any reports they might have.
Get address to send final report

THANKS! THANKS! THANKS!
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Follow-Up Interviews
July 1991

Loma Prieta Earthquake

Reminder: about study, is confidential, tape recorder ok?

1. Since we last talked to you in October, what has
done regarding sheltering and housing?

2. What organizations/groups have you been working with
since October?

-note why they became involved
-note how they became involved
-note nature of their interaction
-note frequency of contact
-note how interaction is going

3. Who have you been helping since we last talked?
-note changes in SES, ethnicity, age
-note any increase/change in non-earthquake clients

4. What are plans for the next six

months regarding s/h?

5. What have been your most successful efforts/why?

6. What have been your least successful efforts/why?

7. What other organizations have been most helpful/why?

8. What other organizations have been a hindrence/why?

9. How has changed as a result of your

participation in the earthquake recovery?

10. What advice do you have for other communities faced with
similar problems?

11. Is there anything we forgot to ask about that you jfeel
is important?

12. Specific questions for this respondent:
reactions to the paper I sent (if applicable)
questions for us?

We may call you in the next month or so if we have any
questions.
Get copies of any reports they might have.
Get address to send final report

THANKS! THANKS! THANKS!
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