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Foreword

This fourth volume of the OECD Futures Project on Risk Management Policies contains a case study review of Italy’s civil protection system. It follows the publication of three previous volumes containing risk management case studies: “Norway: Information Security”; “Sweden: the Safety of Older People”; and “Japan: Large Scale Floods and Earthquakes”.

Launched in 2003, the OECD Futures Project on Risk Management Policies aims to assist countries to address the complex challenge of managing risks in the 21st century. The Project is monitored by a steering group, consisting of representatives from government ministries and agencies, whose objective is to identify best practices in risk management across countries in light of their ability to detect and adapt to significant changes with potential for significant disruptions to society and/or the economy. The Project follows a multidisciplinary approach in its analysis of government institutions, policies and programmes designed to tackle present and future challenges associated with highly disruptive events (e.g. natural and man-made disasters), and the major trends in demography, urbanisation, technology and climate that give shape to a new risk landscape. It produces case study reviews for participating countries that request an outside review of how they handle a specific risk management topic in order to identify best practices and areas where improvement can be made. Reviews begin with a self-assessment of relevant policies by national authorities in co-ordination with the OECD Secretariat, and are followed by a series of panel interviews with stakeholders conducted by a team of international experts.

Nearly the entire Italian national territory is exposed to some type of major natural hazard. Throughout Italy’s history, seismic tremors, hydrogeological events, forest fires and volcanic eruptions have periodically led to huge losses of human life and damage to property. Over the past century civil protection activities sporadically developed out of a series of ad hoc, local rescue interventions into a systematic and institutionalized approach to forecasting, alert, emergency management and relief. The need for a robust natural disaster management system has become clearer in light of associated costs over the past two decades alone, which are estimated at over EUR 100 billion when including damage to critical infrastructure. Beyond losses to human life, natural disasters may result in high economic impacts such as major production disruptions, widespread electrical failures, severe transport disturbances, the breakdown of communications services and damage to Italy’s rich archaeological and cultural patrimony – a pillar of its important tourist industry. For these reasons, Italy’s National Department of Civil Protection requested that OECD conduct a review of the civil protection system in Italy focusing on its activities related to earthquakes, volcanoes, floods, tsunamis, landslides and forest fires.

A preliminary self-assessment by civil protection stakeholders was launched in spring 2008 to prepare the ground for on-site visits and panel interviews from 6-10 October and 1-4 December 2008 with representatives from all levels of the National Civil Protection Service: central government departments, regional, provincial and municipal levels of government, prefectures, scientific institutes, volunteer organisations and operators of infrastructure. In addition to the wide range of different actors interviewed, the panels were geographically distributed across northern, central and southern Italy.

This review analyses the policies, legislation, institutional structures, administrative reforms and operational programmes that together comprise Italy’s civil protection system, which encompasses the National Civil Protection Service (NCPS); an institution comprising all bodies and resources in the Italian territory that may be used for civil protection activities. It assesses Italy’s co-ordinated approach to each phase of the risk management cycle (risk assessment, prevention, protection, forecasting and early warning, emergency response, recovery and lessons learned), drawing on illustrations with reference to the following types of risks: earthquakes, volcanoes, floods, tsunamis, landslides and forest fires. The analytical criteria applied in this review are derived from “Emerging Risks in the 21st Century”, which has been endorsed by the OECD Steering Group on Risk Management Policies. The review takes into account facets of Italy’s economy, constitutional and administrative reform, and public policies that provide context for a holistic analysis, but that lie outside the NCPS mandate.

Chapter 1 provides factual background on the most common risks of natural disasters in Italy, and presents some of the major trends that could impact upon civil protection activities in the future. Chapter 2 provides a general overview of the Italian legislative framework for civil protection, and describes recent changes related to the devolution of public administration, which provide important context for understanding the organisation and responsibilities of civil protection services. Chapter 3 analyses Italy’s unique approach to managing disasters based on co-ordinated functions rather than exclusive competence. Chapter 4 considers risk assessment activities and disaster prevention policies. Chapter 5 describes risk communication efforts both before and after an event occurs. Chapter 6 presents Italy’s approach to emergency preparedness and real time response. Chapter 7 covers post event issues or emergency overcoming as it is known in Italy. Chapter 8 presents a synthesis of conclusions and recommendations.

Each chapter is divided into several sections, in most cases introduced by an analysis of the general context, and then the Review Team’s assessment and recommendations for action. The report does not only focus on areas where emergency management could be improved, it also civil protection instruments and policies that can be considered best practices and that should be promoted in different OECD countries.

The OECD Expert Review Team comprised Mr. Pentti Partanen, Director General of the Department for Rescue Services of the Finnish Ministry of the Interior; Mr. Beat Habegger, Researcher from the Swiss National Institute of Technology, Centre for Security Studies and was led by Mr. Ulf Bjurman, Senior Advisor on Civil Protection and Crisis Management, previously Head of Department in the Swedish Rescue Services Agency. Mr. Barrie Stevens, Deputy Director of the International Futures Programme, and Mr. Jack Radisch, Policy Analyst, represented the OECD Secretariat in the review. The report was prepared with the assistance of Ms. Rossella Iannizzotto and Ms. Angela Crovace.

The Review Team would like to thank the representatives of organisations from the Italian National Civil Protection Service who were interviewed to gather data and information for this project; a complete list is provided in Annex E. In particular, the Review Team would like to thank the staff of the Italian Department of Civil Protection, both for its superb logistical support throughout the review and its co-operation in providing information.






Michael Oborne

Director

OECD International Futures Programme
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Executive summary

The self-assessment exercise, panel interview process and on-site visits have provided the Review Team with documentation, testimony and the opportunity to observe the effectiveness of Italy’s civil protection system, to assess how a selection of its components interact within its operational structure, to identify several best practices and to formulate recommendations for improvement.

The Review Team has found:



	Practical applications for risk assessments:
Italy has implemented a coherent, multi-risk approach to civil protection that fully integrates scientific research and technological expertise into a structured system for forecasting and early warning of natural disasters. With regard to its delayed time activities, the National Department of Civil Protection (DPC) provides strong support to knowledge development of natural hazardous phenomenon through a network of competence centres. It should continue and strengthen research efforts on the vulnerability of its population, building stock and critical infrastructures to risks associated with these phenomenon in partnership with competence centres and national research institutes, and foster their collaboration with bodies outside Italy, for instance through relevant European Union programmes.



	Sophisticated disaster models, and forecasting and early warning systems:
An effective system of information sharing between real time monitoring stations and civil protection authorities provides high capacity to model events and mobilize actions before certain types of disastrous events occur (e.g. volcanoes and floods) by estimating with greater accuracy the appropriate mode of action and level of response required. This system also helps decision makers set priorities when multiple events occur simultaneously as is the case with forest fires in high season. High priority should be given to completing the national network of Functional Centres (CFSEs) in all regions and autonomous provinces. A common modern technology standard to facilitate interoperability is paramount.



	Valuable central government leadership in the case of large scale disasters and national emergency management:
Situating DPC under the President of the Council of Ministers ensures that resources from all central government ministries, local government and the private sector may be put to use rapidly and in a co-ordinated fashion to minimize consequences of large scale disasters. There are signs that this model of joined-up efforts is gaining favour in different countries, and that Italy stands out in its ability to co-ordinate different levels of public safety and security services. The Italian civil protection system’s capacity to co-ordinate capabilities is especially laudable in light of its proven ability to act outside the national territory with effectiveness. Volunteer organisations can be mobilized upon request to other members of the European Union, anywhere Italian nationals require assistance, and especially in countries suffering from a natural disaster that require humanitarian aid. DPC should continue and strengthen its efforts to share its expertise in disaster management with developing countries through training programmes and capacity building efforts.



	Uneven civil protection capacity across local levels of government:
The National Civil Protection Service (NCPS) incorporates a well co-ordinated and highly mobile force of volunteer organisations to fortify emergency response, relief and recovery activities. There is nevertheless a glaring disparity between the civil protection capabilities of many Italian municipalities; some are well developed while others possess a low level of capacity for emergency management – even in regions with very high risks of natural disasters. This imbalance between risk and response capabilities calls for action to establish and maintain minimum standards for crisis management throughout Italy. An efficient inspection system, supplemented by the power to implement sanctions, is needed to ensure that minimum standards are adhered to for civil protection services in all provinces and municipalities.



	The need for a plan to maintain a high level of professionally trained staff:
Throughout DPC and regional civil protection services the staff demonstrate a high level of technical expertise and motivation. In the broader NCPS however, a life long learning system should be instituted to maintain commitment and up to date skills for human resource development. Implementation of an education and training programme could furthermore advance the recruitment of volunteers in parts of Italy where these important resources lag behind national averages.



	Prevention plans and policies have been formally adopted, but their implementation is weaker than desirable:
Severe impacts from past disasters reveal an urgent need to increase damage reduction efforts and better implement prevention policies. High priority should be given to strengthening the enforcement of land use restrictions in zones exposed to natural hazards and ensuring the application of seismic codes in building and infrastructure construction, reconstruction and retrofitting. These measures should be further strengthened by legislation that introduces a more effective system of inspection, control and sanctions for violations. DPC should be given a role with legal support to act as a “champion” for a safer society, and to seize opportunities for a more forward-looking approach to the whole risk management cycle that detects the early warning signals of emerging risks.



	Risk communication is well implemented at all levels of the NCPS, but some best practice tools are not used:
Civil protection services at regional, provincial and municipal level both make broad and targeted outreach efforts to raise public awareness about risks. Preventative information could be improved by disseminating risk maps to inform communities about specific and local risks, thereby complementing efforts to reduce the high number of residents exposed to natural hazards. Leveraging the extensive reach of its constituent bodies, the NCPS is in a strong position to launch an action plan to improve the public’s understanding of climate change impacts on hydro-geological risks and heat waves that would aim to dispel expectations that the future will be roughly like the past. As a resiliency building measure it could provide simple instructions to citizens about how they should prepare themselves accordingly. High priority should be given to full implementation of the single 112 Emergency Call Number for the benefit of persons in urgent need of help.



	A need for a comprehensive framework legislation on civil protection to provide an overall picture of the system and to clarify roles and responsibilities as well as expectations:
Italy’s system for overcoming disasters relies on the co-ordination of multiple functions, resources and capabilities located in various bodies and organisations, rather than attributing competence to a single actor. Under such a scheme the clarity of roles and responsibilities takes on increased importance. Legislation pertaining to civil protection has developed in multiple increments over the past 100 years. To achieve transparency, a comprehensive overview and improved public understanding, this corpus of laws, ordinances and decrees should be streamlined into a coherent legislative framework. The expectations of provinces and prefectures should be more detailed since both are expected to take part in civil protection activities, but they appear to be more strongly involved in some areas of the country than in others. There is scope to reconsider the seemingly duplicative functions of Italy’s multiple police forces as a resource saving measure.



	The “return to normal” following a disaster could be accelerated through policies supporting broader risk sharing:
Natural disaster damages as a percentage of GDP are amongst the highest in OECD countries. Public policy does not adequately support incentives for retrofitting and private investment in disaster mitigation. Policymakers should re-launch deliberations over a public-private system that would improve insurance coverage for natural disaster losses that could build in incentives for individuals to invest in mitigation measures, such as lower premiums or deductibles in conjunction with a building code compliance rating system.



	Lessons learned ex post disaster could be better leveraged to review and modify policies through a more formalized process:
A formal system or structure should be established for evaluating systematically and independently the response to disasters, to collect information on damages and to draw lessons learned from these events to reformulate policies. Placing the “Major Risk Commission” within a more formalized setting and giving it this mandate might well serve this purpose.







Chapter 1

Introduction

Italy’s national territory is exposed to a broader range of natural hazards than any other European country. The vulnerability of its population and built environment is often severe and has in some cases been exacerbated by human activities.

Natural disasters in Italy – consequences and estimated damages

Earthquakes

Numerous seismic faults cover Italy’s national territory, and despite significant advances in seismic zoning (compare Figures 1.1 and 1.2) it is expected that there are many more faults that remain unknown. Events are particularly severe with high potential for serious consequences in the Apennine Mountains (Irpinia), the Calabrian Arc, Eastern Sicily and in the Friuli region of north-eastern Italy. In central Italy seismicity is characterized by more frequent events of moderate magnitude.

The Abruzzo Earthquake on 6 April 2009 (and its aftershocks) led to 309 fatalities with reconstruction costs estimated at EUR 12 billion. It is estimated that more than 120 000 persons have died in earthquake-related events over the last century.

Much of the building stock and public works in Italy predate modern seismic codes, and the uptake of seismic zoning, where new construction is obliged to follow seismic codes, has been slow. Large-scale development of public works proceeded very quickly in the period between the 1950s and the 1990s, while seismic zoning was mainly put in place after the 1980 Irpinia and the 2002 San Giuliano di Puglia earthquakes. Protection or retrofitting of Italy’s cultural and environmental heritage to bring it into conformity with the requirements of seismic codes remains a persistent challenge, due to the expense of such works in general and risk of damaging their artistic value. The result is that most of the existing buildings and public works are not adequately protected against the consequences of earthquakes. The combination of the considerable seismicity, population and construction density and vulnerability due to buildings susceptible to collapse, results in a high seismic risk for most of the Italian territory, even higher than the risk in other countries exhibiting a higher seismic hazard. It is estimated that up to 40% of the Italian population lives in highly seismic areas (see zones 1 and 2 in Figure 1.2) where 60% of buildings are not constructed according to seismic codes.

Table 1.1. Major earthquakes in Italy


[image: e9789264082199_i0002.jpg]

Source: Italian Department of Civil Protection (2008), “Framing the Challenges for the Governance of Risk in the Public Sector”, Conference paper, OECD, Paris, 17 April 2008.




Volcanic eruptions

There are several active volcanoes present on the national territory including Etna, Stromboli and Vesuvius, but thanks to modern technology they can be monitored constantly. Volcanology and the capacity to forecast eruptions have improved tremendously and permit precautionary measures such as alerts to be sounded and evacuations to be initiated, though perhaps not completed. Vesuvius is regarded as a particularly dangerous volcano due to its location in the most densely populated volcanic region in the world and tendency towards sudden and extremely violent eruptions. The consequences of the eruption of Mount Vesuvius in 79 AD for Herculaneum and Pompeii are known the world over. Dense housing developments in lava flow zones over the past 60 years are evidence, however, that the local population has forgotten or severely underestimates the immense danger it is exposed to. One of the most violent eruptions of Mount Vesuvius occurred in 1660 BC at Avellino, two kilometres west of the present crater. Another significant eruption in 1631 in combination with torrential and persistent rain led to between 3 000 and 4 000 casualties and destroyed parts of Portici and other towns in the area. The most recent eruption in 1944 had more limited consequences, but still destroyed several villages.


Floods and landslides

Serious flooding (sometimes in the form of flash floods) and landslides afflict many parts of the country. Such hydro-geological risks are the most frequently occurring natural hazard in Italy. Over the past 80 years, there have been as many as 5 400 floods and 11 000 landslides and avalanches. There have been more than 3 500 fatalities due to hydro-geological risks over the past 50 years. The damage these events cause to critical infrastructure have also resulted in enormous costs to the Italian economy with consequence such as severe electricity failures, transport disruptions, major production loss and telecommunications failures. The flooding of the Arno River in 1966 is considered to be the worst in the history of Florence since 1557. The casualties numbered 101; 5,000 families were left homeless by the storm; and 6,000 stores were forced out of business. The damage to or destruction of millions of masterpieces of art and rare books for which Florence is famous was devastating and focused world attention on the disaster. Even decades later, much restoration work remains to be done.

Figure 1.1. Seismic zones up to 2003 Figure 1.2. Seismic zones from 2004
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Source: Italian Department of Civil Protection (2008), “Framing the Challenges for the Governance of Risk in the Public Sector”, Conference paper, OECD, Paris, 17 April 2008.



There are 9 187 geographic areas classified as very high landslide risk areas in Italy. Landslides in the twentieth century alone caused 5 939 deaths, or an average of nearly 60 per year. The annual damage cost has been calculated to be one billion EUR (0.15% GDP).a The most recent disaster occurred in 1998 at Sarno and Quindici in the Campania region when secondary layers detached from the slopes of Pizzo d’Alvano and killed 160 persons.


Forest fires

Forest fires are extremely frequent events, naturally in the hot and dry periods of the year, but also in the winter. The forests cover one-third of the country and often a number of severe forest fires occur simultaneously, thus high capacity for communication, prioritisation and co-ordination is necessary. Figure 1.3 provides satellite imagery of forest fires on a single day, some of which were large enough to spread smoke over the Adriatic Sea.

Fires are frequently started by arsonists hoping to lay claim to the degraded land for new construction. Large forest fires need water bombing from the air to be extinguished. The number of requests for water bombing generally reaches around 1000 per year but have in some years reached 2000 or more.



Emerging risks

The objectives of civil protection activities in Italy are ordered toward planning for disasters or actually managing interventions following disasters to reduce loss of human life, as well as damage to goods, national heritage, human settlements and the environment. Such overall objectives, as well as operational needs and requirements, are quite different from those committed to medium-long term prevention, sustainable development and environmental protection, even though knowledge, information and experiences between the two management approaches, programmes and activities must be shared and exchanged.

Figure 1.3. Satellite mapping of forest fires: 24 July 2007
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Source: NASA (National Aeronautics and Space Administration) (2007), Earth Observatory website, www.earthobservatory.nasa.gov/NaturalHazards/view.php?id=18775, accessed 2 February 2009.



Figure 1.4. Number of wildfires in Italy 1970-2008
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Source: Fiorucci, P., F. Gaetani (2008), Wildfire risk assessment and management, CIMA Research Foundation.



As with other industrialized economies, Italy’s production depends on the well functioning of its infrastructure networks for communications, transport and utilities. Significant risks are associated with potential failures in critical infrastructure and the particular problems that their interdependence can give rise to under emergency situations.

Box 1.1. Knock-on effects of damaged critical infrastructure

On the 28th September 2003, a blackout affected more than 56 million people across Italy and areas of Switzerland. Estimates vary for the number of fatalities that were directly related to the loss of power. 30 000 people were trapped on trains. Several hundred passengers were stranded on underground transit systems. There were significant knock-on effects across other critical infrastructures. Many commercial and domestic users suffered disruption in their power supplies for up to 48 hours. The immediate trigger for the blackout stemmed from a fault in the Swiss transmission system, but the consequences of the initial failure propagated across the border affecting the networks in France, Slovenia, and Austria. It also led to a domino effect that ultimately led to the separation of the Italian system from the rest of the European grid. Such “knock-on effect” may produce disruptions in the financial and payment systems, including credit cards, and telecommunications, energy and transport systems.


The ageing population in Italy is also a considerable and growing risk factor, since elderly citizens taken as a group are more vulnerable and have special needs in emergency situations. Relative to younger age groups, the limited mobility of the elderly can impede evacuations; lower income levels may place the elderly in housing that is more exposed to natural hazards, and poor health may weaken capacity to cope with adverse conditions following a disastrous event. Statistically, the elderly are also more vulnerable to heat waves. Amongst OECD countries, Italy’s population has the second highest ratio of people over age 65. Between 1997 and 2007 this figure accelerated at a greater pace in Italy than all other OECD countries except Japan, and it is forecast to increase significantly in years ahead, as indicated in Figure 1.5.

Lastly, climate change is anticipated to introduce or augment the level of certain risks, such as rising sea levels and extreme weather conditions that produce floods, droughts and seasonal fires. While average precipitation levels have remained steady on a yearly basis in Italy, seasonal variance has become more extreme, i.e. wet periods are wetter and dry periods are dyer. Rises in sea level could increase vulnerability to floods in coastal areas, moreover they could lead to significant economic disruptions in cities like Genoa and Naples with important ports for sea freight and passenger transport, as well centres of tourism such as Venice.

Figure 1.5. OECD countries: % of population aged 65 and over
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Source: OECD (2009), OECD Factbook 2009: Economic, Environmental and Social Statistics, OECD, Paris, pp. 167-192.







Chapter 2

Governance and organisational structure

Civil protection is used to describe organised action aimed at coping with collective threats caused by natural or human induced disasters. In Italy, a unique system of civil protection evolved gradually over the course of the 20th century from basic legislation that first instituted a permanent fire brigade. Like many countries, the governance of civil protection was born of local necessity, but involves central government services when events exceed local capabilities to manage them. Over the past 100 years successive legislative acts have often followed major natural disasters that made clear the need for permanent institutions to manage and lead the many civil protection capacities found throughout various ministries, levels of government, scientific institutes, industry and volunteer associations; from forest fire fighters and the national police to volcanic monitoring and canine units.

Government civil protection services at central, regional, provincial and municipal level are now structured to co-ordinate their operations and resources with non-governmental actors through a top-down, bottom-up organisational system that strategically integrates capabilities at short notice and in real time. The National Civil Protection Service (NCPS) provides a legally recognised, institutional form to these diverse actors, with its mandate to protect human lives, health, economic assets, cultural and architectural heritage, human settlements and the environment from any kind of disaster, either natural or man-made.


National strategies and legislation

The legislative acts described below do not cover the entire corpus of laws, decrees and ordinances related to civil protection, many of which were adopted by regional governments. Annex A provides more detailed descriptions of the major pieces of civil protection legislation. The sections below describe the key legislation to understanding Italy’s unique top-down / bottom-up dynamic in emergency management planning and operations. Together these acts provide the legal basis for civil protection interventions that are proportionate to the level of capacity needed to respond to the broad variety of natural hazards facing the Italian territory, and reflect the efficiencies demanded by a decentralised system of public administration that operates under the principle of subsidiarity.


The National Civil Protection Service

The National Civil Protection Service was established in 1992 (L.24.2.1992 n.225). The Prime Minister, or by delegation to the Minister for Co-ordination of Civil Protection, and the Department of Civil Protection (DPC), which was created within the Prime Minister’s Office, was given the responsibility to initiate and to co-ordinate the emergency activities of the central government, regions, provinces, municipalities, agencies, institutions relevant institutions or organisations, both public and private, present on the national territory. The role of the voluntary organisations was reaffirmed and recognised and a fund for civil protection was institutionalized. Each of these entities acts within its own area of competence and responsibility. In the legislation on the Italian National Civil Protection Service, these entities are designated as the components and operational structures of the Service.

The law 225/1992 grants the government Cabinet the power to declare a state of emergency. The Major Risk Commission was formally created as a link between the civil protection administration and the different scientific communities; furthermore the National Commission for Prediction and Prevention of Major Risks, the Civil Protection Operation Committee and the National Council for Civil Protection were established. Besides the emergency services, the law dealt with forecasting and prevention measures which were included in the scope of civil protection. Prevention was no longer limited to matters related to the rescue of persons in emergency situations, the reconstruction or restoration of effected areas but also included measures to limit the impact of major risks in Italy. Through this legislation, the Italian government approach to civil protection changed from a system of post emergency intervention to a system which included risk assessment, forecasting and measures for prevention of risks.


Figure 2.1. Structure of the National Civil Protection Service
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Source: Elena Rapisardi (2009), “Building Civil Protection 2.0”, Web 2.0 Expo.




The law 225/1992 defined civil protection in Italy as a structure based on the principle of subsidiarity. At the lowest level, the mayor has operational responsibility in his municipality; when the municipal resources are insufficient to manage the crisis, the next levels of responsibility are called into play as needed (region, province, central government). The law had the intention of harmonising efforts across different levels of responsibility and improving efficiency; it does not intend to centralise powers and competences. If a special commissioner was not nominated, then the prefect had the task of co-ordinating...
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