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Abstract

This paper discusses two specific types of riskbaatastrophes, forest fires and earthquakes,iigirg their
similarities and differences regarding risk goveweprocesses. About forest fires, it should bedaohat the
events of June and October 2017 have become dicignimoment in the history of catastrophes intégal.
Apart from the disastrous consequences of the highber of human victims, destroyed assets and Houtnt
hectares, their effects have also spread acrosgdligcal, social and economic dimensions thatnsde
reconfigure the existing risk governance procegsasicularly on the exercise of an inclusive @tizhip. In the
same way, and assuming a significant weight arahadmechanisms of risk governance, the debate éas b
centered on the seismic risk, due to the recovedyrahabilitation processes of part of the buildifg Lisbon,
resulting, among other factors, from the currenuriem development processes. Highlighting also
intergovernmental relationship processes, namelyemims of production and legislative applicatiohjst
situation has amassed a wide discussion over theofgrofessional groups and the population inegeh in a
communication process mainly centered on the dom@specialized protagonists, not always decodedafp
populations.
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1. Introduction

As social rupture processes, disasters derived ftbhe articulation between society and the built
environment. This assertion conducts the reseafdhese phenomena for territories where variousisaef
approach are interfacing in their observation. Ohhese areas resides in the political and intstihal relations
between central and local administration, beingitical area of civil protection policies and act® In this
context, it is discussed the assignments, compieternd responsibilities to be taken in the lightisasters,
namely regarding the whole cycle of catastrophes.

Another domain, also with significant representatigss in the analytical framework of civil proteati
concerns the type of involvement of the populationthe activities of this system. The discussionmdhat kind
of participation citizens should have in the p@gand actions of civil protection is a recurriggpie in disasters,
taking relevance in the periods of relief and eraeoy, and immediately after them. The narrativeb@actises
confronted here not always, or even rarely, arseonsual between institutional actors, stakehol@egserts, and
lay people.

A reflection will be carried in this paper on thaglications arising from two types of risks andadi®rs
which, while presenting distinct readings, and ewdifferent interpretations in the perceptions and
representations of the population, have a fundamhémportance in safety public policies in Portygather by
action or by omission.

These are the situations associated with foress fand earthquakes which, and above all in thedgrm
record high levels of concern and discussion in Pogtuguese society. It will be discussed both gbeial
causalities and the practical and symbolic consecpsethat have been behind the emergence of niuwdat
and behaviours. On the one hand, they have refatetlintergovernmental relations between centidllacal
administration and, on the other hand, they haveribmted for the change and (re)construction tdtienship
processes between the State and the populatiotiishen virtually non-existent or merely residual.
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2. A hierarchical model of risk governance

The assertion that Portugal can be characterisead tigrarchical model of risk governance must reardy be
supported explanatorily, identifying which domalead to this finding.

Synthetically, five operational dimensions stand eupolitics, citizenship, public engagement, cquicef
disaster, and operational management models — whpo: analysing their most individual componeitts,
integrative articulation in an explanatory readiagrromoted. It is in the result of this integratithat the four
ideal typical models of risk governance are obthineamely directive, hierarchical, decentralised an
cooperative, which are shown in Figure 1.

Figure 1 - Risk governance models (Ribeiro, 2018)
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The Portuguese system is characterised, generidatlya hierarchical typological model, with theldaling
particularities:

a. A vertical political standard, in which the centeiministration determines and prescribes the igslic
and guidelines of civil protection, seeing localleuities as regulatory agents;

b. Citizenship rights are considered constitutionaléypublic goods, but presenteddesjure and not as
de facto

c. Public involvement is based on communication flafsonsultation, although there are examples of
participation, notably in some participatory budiggtprocesses;

d. Disasters still have a prevalence as external agaithough they are emerging, mainly through
specialists, the shifting of this conceptualisatiowulnerability and uncertainty processes;

e. In operational management models, it prevails a @and and Control logic, which has been
accentuating by the arriving of new protagonistsahy case, there are also processes of Coordinatiainly
located in the field of decision and strategic ngamaent, albeit with less reflection in tacticaliacs and
operational manoeuvring.

This interpretation of the risk governance thatrabterises the Portuguese system will be operdisenia based
on the analysis of the situation of forest fired #me seismic risk, which will be further addressed

3. 2017 forest fires as reconfigured processes of rigiovernance in Portugal

The forest fires of June and October 2017 are &ssocwith some of the worst disasters ever reabide
Portugal. The consequences from these events tesoinavarious areas of national life, leadingtrosg media
reactions and pressure from public opinion.
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The high number of fatalities, destruction of pmapend of rural and forest heritage caused aipaliind
symbolic earthquake in the State's governancetstes The shockwaves propagated across politoaial and
economic dimensions that even overflowed the natiscope by escalating into international contours.

The State is confronted with its failures — consitiinally, the State must ensure the safety opthgulations
—, being forced to focus its interventions readsivand casuistically, to tin line with the presssiemcial unrest,
in purpose to minimize and reduce the impacts @ff tihstitutional vulnerabilities. As Mendes (20Tiighlights:

"The resumption of the initiative by the State mmaaterialised in a series of legislative initiativethe
constitution of commissions and mission units, {ha) emphasize the ad-hoc and unstructured charadtthe
presence of the State, always within the logi¢sopérpetuation and (its) regulatory role".

Two of those initiatives were the creation of theldpendent Technical Commission (CTI) and the Cibunc
for the Compensation of Fire Victims (CIVI). Therfioer with competences to promoting an assessmethieof
fires, and also to proposing recommendations fangk and improvement in the civil protection antedee
systems against forest fires, and the latter vhighaim of defining the minimum values to be paidhi® victims,
and their relatives, as compensations. The consegsevere also felt within intergovernmental relasi, which
contribute to explain some of the main vulneraletitof the national civil protection system.

Portugal is characterised by presenting high redi@symmetries which are reflected in an unbalanced
development of the country. An analysis centredt@ngenealogy of fires cannot neglect these preseasd
their consequences. It is in this context that ae interpret the public policies of risk governgnidentifying
actions and omissions which contribute for notibgtor implementing development projects in certaigions,
translating into failures in territorial planningttvthe consequences of abandonment and, theréfieréncrease
in risk of forest and rural fires.

Despite the diagnoses, strategies and plans #edfively, always arise to (short)cut through thebfems
identified, the reality is that this set of intemts seldom finds correspondence with the realisatib the
measures advocated.

For example, it should be noted that, after the320@est fires, where about 426 000 hectares wenet land
up to 20 fatalities were registered, the Ministfyrdernal Affairs (MAI) produced &Vhite Paper of Forest Fires
(MAI, 2003). In this document, it is mentioned tingportance of not repeating similar situations, igrich the
government would develop a set of actions to avb&m. The results achieved were not the intendexs.on
Similar events occurred two years later, in 2008viitng caused 17 fatalities and destroyed about0840,
hectares. Once again, these events came to beutme of new legislative reforms, introduced bathhe civil
protection and defence systems against forest fires

It is approved in 2016, by Resolution 65/2006, Metional Forest Fire Defence Plan (PNDFCI). This
diploma defined the strategy and guidance of pyidiécies towards forest land. In the same yeacréeLaw
(DL) 124/2006 of 28 June defined the roles, botlelation to structural prevention and to the corapeies and
responsibilities for action.

This legislative sequence will promote a first aoment to DL 124/2006, with the publication of DL
17/2009, of 14 January, where it is referred:

“The obligation for municipalities to have a Murpeil Forest Fire Defence Plan (PMDFCI), defining.)(..
their criteria, and reinforcing the importance dfe Municipal Forest Fire Defence Commissions (CMDFC
constitution, in all the country’s municipalitiegRibeiro, 2018, p. 273).

It was added in article 10 (4) of the same diplofithe elaboration, implementation and updating oé th
PMDFCI is mandatory, and the municipal council slibdevote its implementation in the context ofahaual
activity report", and in paragraph 7 of the same article,.) shall only be entitled to subsidies or béisef
provided by the State the municipalities that hBMDFCI approved.

The directive and hierarchy logic is evidence iteigovernmental relations. DL 124/2006 confirmst tha
assignments, competencies and responsibilitiedoaeted at the level of the central governmenttiestiand
services. One example is the impositions of thehowlogies to be followed upon the elaboration hafse
instruments, not distinguishing between rural arlsthn municipalities, with results that, naturaltiystort the
reality. The change produced with DL 17/2009 i®atsandatory to local administrations. They shoudeh
PMDFCI and CMDFCI, with the caveat that, withouesk instruments, there will be no subsidies or fitene
from the State.
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In short, two problems emerge here: some munidipslsimply fail to comply with central determirats;
others, despite complying, they do it as a fornidigation and not as a preventive practise of nehagement.
Because of that, they didn't produce any kind ééefor the results fell short of expectations.

Analytically, a twofold dimension problem arisesimergovernmental relations, as one of the exptaga
factors of the social and institutional causesooé$t fires.

On the one hand, within central government, a pigthee attitude, strongly hierarchical and vertiga
regulatory, of the guidelines and measures to lpdeimented by the local levels, to which there ipasition of
penalties, in case of non-compliance. In centrdbgic, two readings should be had: one, the astomp
manifested that their obligations and responsiéditwere resolved with the legislation; other, fhgent
confirmation that civil protection is not a fundam& area of government activity.

On the other hand, and with regard to local autiesti there are also several implications, whiclp he
explain these behaviours:

a. Firstly, a lack of political culture that degiciome local leaders. Responsible for the manageofien
their territories in emergency situations, they iddave a structure to deal with these disastdis.|dcal level
is the first answer to emergency situations. Howegseme perceptions still consider forest fireshwlibw
probabilities, not justifying the organisation ofazal system of safety and, in some cases, theyt Have any
dispositive;

b. Secondly, the consideration that investing ievpntion and emergency response seems to divert
resources that would be more useful in other tygfeisterventions, that have a more emblematic asible
nature to the municipality;

c. A third explanation can be found in the defioft pressure that the populations and communities
themselves exert before the institutional powersieiation to safety issues. These pressures,udiedt only
emerge when citizens are, directly or indirectijeeted on their safety;

d. Finally, a principle that is strongly rooted social perceptions and representations, in whicis it
considered, as constitutionally defined, that tlitezens safety is a competence of the State, brglghe
shortcomings of other governmental levels.

The analyses of intergovernmental relations wighititical and institutional domains is, thus, arpontant
contribute to the explanation of social causalitiégorest fires. The main discussion here concatrsut the
role of the two levels of administration, centraloeal. In Portugal, this hierarchical model ofkrigovernance
accentuates the presence of a prescriptive regnjatihere local levels are considered as regulagents and
not as regulatory administrators.

Centred on the involvement and participation of gopulations, the fires of 2017 also demonstrate th
change of existing paradigms in the relationshipvben civil society and State.

As Mendes (2017) refers in an opinion article, in allusion to what he defines anstitutional
accountability and standardization of deviatipn

“Extreme situations reveal how institutions workdathey should be analysed as indicators of the type
state, social contract and existing civil sociegnd the ability to mobilise people, social groupsda
communities”.

The response of civil society is unequivocal hassuming an active role in much of the subsequestt p
catastrophe processes. Concerning the disastamef 2017, the Association of the Fire Victims ofifégéo
Grande (AVIPG) was created, and it was constitaied stakeholder in the negotiation with the Saataut the
subsequent policies for the affected victims anthbareas. This assumption, close to the rightaeetrights
principle, is understood as a requirement of afugiige citizenship exercised by the populationshef affected
areas.

In any case, the State continues/will continue ierarchical logic, to exercise its institutiopa¢rogatives.
Thus, and despite the inclusion of an AVIPG elenmerthe aforementioned CIVI, the responsibility foding
the final value of compensation lies only with ®enbudsman, without including the AVIPG. Accordirg t
Mendes (2017),placing the final decision on distant entities I wictims (...) and their familieends up being
a wasted opportunity fdthe State and civil society to constitute, outsafea logic of acting Ad hoc and case-
by-case, conventional and institutional mechanigmseet the victims of extreme events or disasters"
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The unequivocal translation into/as to risk govegprocesses, in its political and citizenshipedsms,
finds explanatory translation in Mendes (2017), whe states that,

“The biggest consequence of the major fires of Jame October in Portugal was the confirmation dfitd
vulnerability before extreme events, in a counundgd by bureaucratic logics of planning and ciptibtection,
and fully based on the projections of experts aiiblomt direct participation of interested parties".

4. Seismic risk: perceptions and social representatianin risk governance

The interpretations around the seismic risk, charsed by their alienation to metaphysical, ndtura
unknown territories, which generally reflect an mxtion of responsibilities in implementing publioligies of
prevention and social organization. Understoodrasoidable and uncontrollable fatalities, they agplain the
few attitudes and behaviours claimed to the Stateitil society. However, these processes have rostb
significant changes, and there are new referer@dsacknowledge the transformation in these peiaepiand
representations, among certain social protagonisisiely technicians and researchers from varioigstfic
areas.

In this respect, one of the discussions that has leost felt is related to the rehabilitation pssss of
buildings in Lisbon, and in other Portuguese cjtemphasizing the risks associated with these tipas by
the circumstance that the law does not oblige thectsiral reinforcement of seismic resistance i éxisting
buildings. Inextricably linked to one of the mostilsng disasters in universal history, the 1755tRquake,
Lisbon is located in a region of moderate seisnaizaind, being expected to be affected sooner aor ligtehe
consequences of an analogous event. Thus, the tamger of taking into account and reducing the lngjsl
seismic vulnerability of the buildings is a subjacta of paramount attention, making the differdretsveen the
eventual decrease, or increase, of the numbexctimg by the occurrence of an earthquake.

The city of Lisbon, as well as Portugal, has bearery sought-after tourist destination in recenarge A
significant number of tourists have been acquiringldings or apartments in the city for their habin.
Therefore, a huge increase in rehabilitation wovkse registered, namely in degraded buildings wittsgismic
resistance.

To address this increase in rehabilitative intetioss, the State legislated, exceptionally, on $hbject,
having published DL 53/2014 on April 8, with theraof facilitating and simplifying the constructipeocesses.
This diploma regulates the urban rehabilitationt@ecArticle 9 points out thatifiterventions in existing
buildings may not diminish the safety and healthditions of the building or the structural and seis safety of
the constructioh

However, although it is said that it is not alloweddiminish safety conditions, much of the intertien is
done in ancient buildings, which, in their origirw@nstruction, never contemplated seismic resistameasures.
A lot of buildings are from the ‘30s, ‘40s and ‘50marked by the absence of mandatory seismic agsist
legislation. Because of that, and with the contidou of other factors, namely the introduction a$ésbnant
elements and the bastardization of the buildingsndelves, all contribute to the increase on thesiphy
vulnerabilities of the building stock.

This problem manifests itself in risk governancegasses. In intergovernmental relations, it is chaie
divided attribution of responsibilities, with a gter burden on central government given its nationa
responsibility legislative. The municipality criiche government but, at the same time, takes &ayamf this
legislation so as not to inspect, in loco, the bditation works. Thus, it allows restoring manygdaded
buildings, although this restoration is mainlylad tevel of the facades, not considering the egsehits seismic
resistance, with the subsequent safety issues.

This lack of harmony, as mentioned regarding fofiess, has a reading in the type of existing goaece
model. Once again, the hierarchical and verticati@tiong of the regulatory mechanisms is present, aidle
recognizing in its official narratives the importan of its change, the situation is dragging withaaty
modification.

In an article published in the newspap®&idrio de Noticias of January 5, 2017, it was attributed to the
Secretary of State for the Environment thd@hé Government wants to review the legislation dfan
rehabilitation to compel the rehabilitation of bdiihgs to be preceded by evaluations to their seisasistance
(...)". As it turns out, after more than a year, thaation remains the same without any evolutiongatizating
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the existing risks as an effect of interventionyyararried out in facade works, without structucahsistency.
As known, the earthquakes are not foreseeable.

In the field of an active citizenship, there arettypes of consequences and effects. On the ond had
reflecting a more participatory attitude, it is,o&b all, in the field of technical and scientifitalseholders,
empowered as specialists to take a position abigkt and safety, but not always or rarely, having th
indispensable capacity to pressure the State tomeflate its action. Once again, the constitutigamanciple,
that it is a State responsibility to ensure pubditety, must be present.

On the other hand, the parameters defined by Sof2@@8) related to the concept of market fundantisnta
are found in a more passive manner. In the absehcentrol and monitoring by the State, both ataloand
central levels, it remains up to the citizens tquaie their security and pay it in terms of markets

5. Final remark

The analytical evidence of risk governance modelsstitutes an important aid for the explanatiorthef
regulatory factors mechanisms between State anldsowiety, both in the field of intergovernmentalations,
between central and local administration centnad, i the processes of involvement and public pigation of
citizenship.

The confrontation with public policies finds relex® during extreme disasters that affect terrisodad
populations. This evidence is demonstrated by tvaparative exposure between the processes ariginy f
forest fires and those resulting from represematiand perceptions of seismic risk. In relationihte former,
there is a reaction by the State in the resumpifdts regulatory logic but including concessiomssam effect of
public and media pressures. In the case of seigskicboth due to the effect of depersonalizatibthes hazard
and to its impersonal symbology, it can be foundd¢onon-integrated given its non-problematic statughe
immediate risk governance options.
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