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At that time the Auditor-General formed the view that my personal awareness of and
experience in certain aspects of this audit would not constitute a conflict of interest.  At the
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1. SUMMARY AND AUDIT OPINIONS

INTRODUCTION

1.1 Emergency management and response services in the Territory
are provided by the Emergency Services Bureau and its four constituent
operational services.  That is the ACT Ambulance Service, the ACT
Bushfire Service, ACT Emergency Service and the ACT Fire Brigade.

1.2 The Bureau, together with the Services, is responsible for
providing various forms of emergency response to protect the community
from a range of hazardous situations.  A significant proportion of the
Services’ time and effort are also devoted to prevention/mitigation and
preparedness activities.

1.3 The Bureau is comprised of about 1,300 staff and trained
volunteers, 120 operational vehicles, 250 items of major equipment and
29 main establishments.  Annual funding for the Bureau is about $38
million.  A pen picture of the Bureau and each of the Services is at Annex
A. The Annex provides information on the roles, staffing arrangements,
equipment and individual stations of the Bureau and each of the Services.

1.4 The Bureau’s capacity to provide effective emergency response is
determined by a number of factors.  They include governance and
management arrangements, leadership, personnel, training, protocols,
organisational arrangements, motivation and the adequacy and condition
of operational equipment.  Such equipment includes ambulances, fire
appliances and life support systems such as defibrillators. This report
presents a summary of the results of a performance audit that reviewed
the governance and management of the Bureau and the readiness of its
operational equipment.

1.5 The Bureau forms part of the Department of Justice and
Community Safety.  As such, in accordance with section 29 of the Public
Sector Management Act 1994, the Chief Executive of the Department is
accountable, under the relevant Minister, to the Legislative Assembly for
the administration and business of the Bureau.

1.6 Readers should note that this audit was essentially finalised prior
to the bushfires that ravaged the Territory in January 2003.  Accordingly,
none of the opinions, findings, comments or suggestions for further action
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have been influenced by those events.  Neither, however, has the Audit
seen any reason to alter its findings in the light of those events.  Rather, if
anything, the bushfires have added additional weight and urgency to some
of the Audit’s suggestions for further action.

THE IMPORTANCE OF EFFECTIVE EMERGENCY SERVICES

1.7 The provision of effective emergency services is a key
government responsibility.  It is a responsibility that is becoming ever
more important in the light of current environmental and international
circumstances.

1.8 Unless emergency services are governed and managed well, there
is little prospect of them being provided to the community effectively.
Unless emergency service equipment is appropriate to the task for which
it is acquired, is purchased in appropriate quantities and is positioned
appropriately the Services have limited capacity to effectively perform
the roles for which they were established.  In addition, for the Services to
effectively provide emergency services to the community, their
equipment must be properly fitted out and equipped and maintained in a
state of operational readiness.

1.9 Operational equipment that is not managed, fitted out and
maintained to appropriate standards may also endanger the lives of
emergency services personnel and others.  For example, some 30 bushfire
fighters have died in Australia since 1980 in situations where their
vehicles were subjected to ‘burnovers’1.  Burnovers are situations in
which bushfire tankers are suddenly entrapped by bush fires.
Deficiencies in the fit out of vehicles and their operational preparedness
appear to have been factors contributing to those deaths in some cases.

1.10 Current emergency services’ operational equipment appears to
have an historical cost of at least $13m.   The asset register includes about
120 operational vehicles and about 250 items of operational equipment.
In addition, the Bureau also leases a number of operational vehicles.
Some nine replacement vehicles were acquired during 2000-01 and five
replacement vehicles were acquired during 2001-02.

                                                
1 Paix, BR, Improving Burnover Protection for Australian Bushfire Appliances, Proceedings
‘Bushfire 99’, the Australian Bushfire Conference, Albury, Australia 7–9 July 1999.  School
of Environmental and Health Sciences, Charles Sturt University, Albury, p 1.
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AUDIT OBJECTIVES

1.11 The objective of this Audit was to provide an independent opinion
to the Legislative Assembly on whether:

� governance and management arrangements for emergency
services are effective;

� arrangements for the acquisition of emergency service equipment
is effective; and

� emergency service equipment is ready for use.

SCOPE OF THE AUDIT

1.12 The audit addressed overall governance arrangements for the
provision of emergency services.  It also addressed those management
arrangements that were related to the acquisition, funding and control of
emergency service equipment.

1.13 The audit also addressed the following aspects of the asset life
cycle:

� asset planning;
� acquisition strategies and practices;
� maintenance arrangements;
� readiness practices;
� refurbishment policies and practices; and
� accountability and control arrangements.

1.14 Within this framework, the audit focused on the operational
equipment acquired by and held by the Bureau and the Services. It
addressed equipment that is purchased, leased or otherwise acquired by
those agencies.  All vehicles and other operational equipment that were
acquired or constructed at a cost of $5000 or more were included within
the scope of the audit.  All leased equipment was included within the
scope of the audit.  In addition, all operational equipment, that is crucial
to the delivery of emergency services, such as vehicle trailers and
breathing apparatus and related equipment, was also included within the
scope of the audit irrespective of their cost.

WHAT THE AUDIT DID NOT ADDRESS

1.15 As indicated earlier in this chapter, the Bureau’s capacity to
provide effective emergency response is also determined by a number of
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other factors. They include leadership, personnel, training, protocols,
organisational arrangements and motivation.  These factors are generally
outside the scope of this audit.

1.16 Communications equipment at the Bureau’s communications
centre is currently being upgraded.  Accordingly, communications
equipment at the communications centre was not included within the
scope of the audit.

1.17 In addition, personal protective equipment, facilities and
administrative assets, such as computers and furniture, were not included
within the scope of the audit.  Consumables were only included within the
scope of the audit in as far as they are components of the inventory of
major items of equipment.

1.18 The audit did not specifically address environmental issues.  Nor
did the audit address the Bureau’s risk management strategies.

AUDIT APPROACH

1.19 The overarching methodology for the audit included:

� briefings by the Bureau and the Services, including field visits to
emergency services stations, brigades and workshop;

� analysis of Cabinet submissions and decisions, departmental and
Service files, guidelines, procedural manuals, other
documentation and published literature;

� assessment of existing procedures and practices, inspection of
equipment and documentation and verification of asset registers
and sub-registers; and

� an assessment by the Australian Government Solicitor of the
reasonableness of the comments, findings and the suggested way
ahead contained in  the chapter on burnover protection.

1.20 Key criteria addressed during the audit were whether:
� overall governance and management arrangements are conducive

to the timely provision of adequate types and quantities of
operational equipments;

� information systems provide sufficient information about
equipment and its condition;
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� equipment can be located and is used for authorised purposes;
� equipment is adequate to meet operational requirements;
� equipment processes appropriately take into account user

requirements;
� equipment funding is appropriate;
� equipment is allocated to meet operational needs;
� equipment is maintained ready for use; and
� equipment is fitted out and stocked ready for use.

1.21 The Audit’s preliminary findings were discussed progressively
with appropriate staff in the Bureau, the Services and the Department of
Justice and Community Safety in order to obtain the benefit of their views
and experience.  Following refinement of its findings and suggested
actions, a copy of the proposed report of the audit was forwarded to the
Chief Executive of the Department for formal consideration in
accordance with section 18(1) of the Auditor-General Act 1996.

1.22 It should be noted that the Audit’s opinions are focused on the
systemic arrangements for the readiness of emergency service assets.  The
Audit’s opinions, findings, comments or suggestions should not be
interpreted as adversely reflecting on the way in which individual
executives or officers perform their duties.

1.23 The audit was conducted in accordance with those Australian
Auditing Standards applicable to performance audits and included those
tests and other procedures that the Audit considered necessary in the
circumstances.

AUDIT OPINIONS

1.24 The independent opinions drawn against the audit objectives are
set out below.
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AUDIT OPINIONS

Governance and management arrangements for emergency services
are not effective.

Arrangements for the acquisition of emergency service equipment
are not fully effective.

Emergency Service equipment is generally ready for use but there is
scope to enhance its readiness.

REASONS FOR OPINIONS

Governance and Management Arrangements

Summary

1.25 In summary, the Audit has formed the opinion that Governance
and management arrangements for emergency services are not effective
because the operating structure for the provision of emergency services is
dysfunctional.  There is no certainty that the professional views and
perspectives of the emergency services will receive comprehensive
Government consideration and decisions on equipment funding are not
transparent.  In addition, the Bureau’s Executive Director has statutory
and administrative responsibilities that could conflict with each other.
Furthermore, the Bureau’s governance arrangements are minimal and
those that do exist are embedded within the Department.

1.26 Annual funding made available to the Bureau is not nearly
sufficient to replace its major operational equipment, including
ambulances and fire appliances over time.  A proposal prepared by a
consultant to rectify this situation was deficient and unbalanced.  The
proposal was not reviewed for its reasonableness or veracity prior to
being submitted to the Minister for decision.   In addition, the Bureau
may not be meeting its obligations under the Occupational Health and
Safety Act 1989 to take all reasonably practicable steps to ensure the
health and safety of its employees and others.  Furthermore as outlined in
the following section, the Bureau’s acquisition processes are not
effective.
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Detailed Findings

1.27 The Audit’s detailed findings supporting its opinion on the
governance and management of the emergency services are listed below.
For the convenience of readers who wish to gain a fuller understanding of
the Audit’s reasoning by reading individual chapters of the report, the
findings have been listed in chapter order.  In addition, following each
finding a reference has been made to the report section where the finding
is discussed in detail.

Acquisition Funding (Chapter 4)

� A consultant’s review of fleet management, which was accepted
by the Department, appears to be deficient and unbalanced and
good public administration would not be well served by placing
any reliance on its principal findings and recommendations.
Refer to paragraphs 4.6 to 4.27.

� The Review’s findings, recommendations and cost benefit
analysis were not independently examined by any technically
competent agency, such as the Department of Treasury, prior to
being submitted to the Minister for decision.  Refer to paragraphs
4.6 to 4.15 and 4.28 to 4.37.

� No independent departmental advice was provided to the Minister
on the Bureau’s recommendation to accept the findings of the
Review.  Refer to paragraphs 4.6 to 4.15 and 4.28 to 4.37.

� Current annual funding for the replacement of the Bureau’s fleet
of ambulances, fire appliances and other operational vehicles is
considerably less than that necessary to replace the Bureau’s
existing fleet over its useful life.  Refer to paragraphs 4.38 to 4.50.

� Funds made available to the Bureau for the purchase of major
plant and equipment are not specified in the budget documents
and Departmental arrangements for managing those funds are
unsatisfactory and inefficient.  Refer to paragraphs 4.51 to 4.61.

� No funding is provided to enable the Bureau to undertake any
research, trials or evaluation of operational equipments prior to
their acquisition.  Refer to paragraphs 4.62 to 4.66.
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Burnover Protection (Chapter 5)

� The Bureau has devoted insufficient effort to investigating the
practicability of eliminating or minimising the adverse effects of
burnovers on bushfire fighters. Refer to paragraphs 5.33 to 5.53.

� It is possible that unless the Bureau comprehensively investigates
the practicability of making bushfire tankers safer during
burnovers the Territory may not be meeting its obligations under
the Occupational Health and Safety Act to take all reasonably
practicable steps to ensure the health and safety of its employees
and others. Refer to paragraphs 5.54 to 5.76.

� The Minister for Industrial Relations has not declared volunteer
members of the Bushfire Service or casual volunteers to be taken
as employees for the purposes of the Act.  Refer to paragraphs
5.77 to 5.88.

Selected Management Issues (Chapter 7)

� Existing performance measures are incomplete and unclear.  Refer
to paragraphs 7.3 to 7.27.

� The Department does not report on the preparedness of the
Bureau’s emergency services. Refer to paragraphs 7.28 to 7.34.

� The major findings of a 2001 Departmental review of its fixed
assets registers have not been implemented.   Refer to paragraphs
7.35 to 7.49.

� The Bureau’s registers of its operational motor vehicles and other
assets are generally satisfactory.  Refer to paragraphs 7.50 to 7.58.

� It appears, however, that the Department’s register of operational
motor vehicles may be inaccurate.  As the register is used for
financial reporting to the Legislative Assembly it would appear
that the Chief Executive may not be fully meeting his
responsibilities under section 31(2)(e) of the Financial
Management Act.  Refer to paragraphs 7.50 to 7.58.

Governance Arrangements (Chapter 8)
� The operating structure for the provision of emergency services

appears to be dysfunctional because:

* there is no certainty that the professional views and
perspectives of the emergency services will receive
comprehensive consideration at Government level;
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* decisions taken on equipment funding, are not transparent
and there is little public accountability for them;

* the Bureau’s Executive Director has potentially conflicting
statutory and administrative responsibilities which could
fetter the extent to which he is able to meet his statutory
responsibilities for emergency management; and

* overall governance arrangements for emergency services
are minimal and those that do exist are embedded within
the Department.

Refer to paragraphs 8.5 to 8.47.
� Responsibility and reporting arrangements for the Director of the

Ambulance Service and the Director of the Bushfire and
Emergency Services are satisfactory, however those for the Fire
Commissioner are inappropriate.  Refer to paragraphs 8.48 to
8.61.

� The Bushfire Act is, in some respects, considerably out of date
and requires updating. Refer to paragraphs 8.62 to 8.67.

Acquisition Arrangements

Summary

1.28 In summary, the Audit has formed the opinion that arrangements
for the acquisition of emergency service equipment are not fully
effective because it is not possible to adequately determine its equipment
requirements from Government guidance.   Under current arrangements
the Government specifies to the Department the outputs it requires in
order to achieve its desired outcomes for the provision of emergency
services.  The Department’s ownership agreement with the Government,
however, contains insufficient guidance on these matters.  Furthermore,
neither the Department nor the Bureau has a strategic corporate plan that
would be expected to specify detailed expected outputs and performance
measures.

1.29 The Audit’s opinion is also based on the fact that the Bureau has
no approved program to replace its operational vehicles and major
operational equipment over time.  In addition, the Bureau has no formal
internal research capability and no system whereby it is formally able to
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monitor, on a timely basis, emerging technical developments on burnover
protection in Australia and overseas.

Detailed Findings

1.30 The Audit’s detailed findings supporting its opinion about
acquisition arrangements are listed below.

Determining Equipment Requirements (Chapter 2)
� The current output based budgeting system, complemented by the

new funder-provider arrangement, would seem to be an effective
approach to determining the Bureau’s equipment requirements.
Refer to paragraphs 2.6 to 2.17.

� It is not possible, however, to adequately determine the Bureau’s
equipment requirements using these arrangements because:

* while the departmental ownership agreement contains the
Government’s desired outcomes for the Bureau, it
provides no detailed guidance on the outputs and
performance measures required to achieve those
outcomes;

* the department has no strategic corporate plan which
would be expected to specify detailed outputs and
performance measures for the Bureau;

* the outputs and performance measures contained in the
budget papers are insufficient to fully determine the
Bureau’s major equipment requirements; and

* the Bureau has not been provided with any other
authoritative guidance on its expected outputs.

Refer to paragraphs 2.18 to 2.56.

Acquisition Processes (Chapter 3)
� The Bureau has no approved program to replace its operational

vehicles and major operational equipment over time.  Refer to
paragraphs 3.3 to 3.12.
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� The acquisition processes followed by the Bureau would appear to
be a reasonably satisfactory approach to acquiring major
operational equipment for the emergency services.  Refer to
paragraphs 3.13 to 3.28.

� Only the Ambulance Service has a standing vehicle and
equipment committee to provide advice on all equipment related
matters.  Refer to paragraphs 3.29 to 3.35.

� Pre-acceptance testing of Bureau vehicles prior to their
acceptance does not include testing them for their effectiveness
under operational conditions.   Refer to paragraphs 3.36 to 3.40.

Burnover Protection (Chapter 5)
� Bushfire tanker spray protection systems are not considered to be

effective during burnovers.  Refer to paragraphs 5.8 to 5.23.
� The Bureau has no formal internal research capability and no

system whereby it is formally able to monitor, on a timely basis,
emerging technical developments on burnover protection in
Australia and overseas.  Refer to paragraphs 5.8 to 5.23.

� The Bureau has devoted insufficient effort to investigating the
practicability of eliminating or minimising the adverse effects of
burnovers on bushfire fighters. Refer to paragraphs 5.33 to 5.53.

Equipment Readiness

Summary

1.31 In summary, the Audit had formed the opinion that emergency
service equipment is generally ready for use but there is scope to
enhance its readiness because the assignment of vehicles to stations
appears to be effective, vehicles are being maintained in accordance with
the Bureau’s own maintenance schedules, equipment procedures are
generally effective and physical security measures appear to be effective.
Enhancements could, however, be made in each of these areas.  In
addition, measures to protect bushfire fighters from burnovers are not
fully adequate and also require enhancement.

Detailed Findings

1.32 The Audit’s detailed findings supporting its opinion about
equipment readiness are listed below.
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Operational Readiness (Chapter 6)

� The Bureau was unable to provide the Audit with sufficient
information to enable it determine whether ambulance and fire
brigade stations are reasonably well located to achieve the outputs
and performance standards set by Government. Refer to
paragraphs 6.5 to 6.20.

� Bushfire and Emergency Service depots, however, are reasonably
located to effectively perform their roles.  Refer to paragraphs 6.5
to 6.20.

� The assignment of operational vehicles to individual stations and
volunteer brigades appears to be effective.   Refer to paragraphs
6.21 to 6.39.

� Vehicle maintenance is being undertaken according to the
Bureau’s own maintenance schedules, however, those schedules
have not been formally agreed with vehicle manufacturers and
other major suppliers and have not been formally endorsed by the
Bureau.  Refer to paragraphs 6.40 to 6.59.

� Procedures and practices for ensuring that emergency service
vehicles are always equipped with appropriate operational
equipment are generally effective but require some enhancement.
Refer to paragraphs 6.60 to 6.76.

� Physical security measures at most Bureau stations appeared to be
generally effective, however, there were a number of instances
where improvements could be made.  Refer to paragraphs 6.77 to
6.102.

� The Bureau has no formal policies for the decontamination of Fire
Brigade vehicles or equipment.  Refer to paragraphs 6.103 to
6.110.

Burnover Protection (Chapter 5)

� Bushfire tanker spray protection systems are not considered to be
effective during burnovers.  Refer to paragraphs 5.8 to 5.23.

� The Bureau has devoted insufficient effort to investigating the
practicability of eliminating or minimising the adverse effects of
burnovers on bushfire fighters. Refer to paragraphs 5.33 to 5.53.
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SUGGESTIONS FOR FUTURE ACTION

A Perspective for the Consideration of the Audit’s Suggestions

1.33 In this section of the report the Audit makes a number of
suggestions to address the audit opinions and findings made in the
preceding section.  In making these suggestions the Audit acknowledges
that there may be resource implications involved in addressing some of
the identified shortcomings.  As a result, such suggestions are properly
considered in a whole of government context that fully takes into account
resourcing constraints, relevant policy settings as well as the interests of
the community.

1.34 In particular, the cost of implementing relevant Audit suggestions
should be carefully balanced against the importance of ensuring that
effective emergency services are provided to the community.  It is also
important to consider the cost of implementing suggestions made in this
report against the knowledge that unless emergency service equipment is
appropriate to the task for which it is acquired, is purchased in
appropriate quantities and is positioned appropriately the Services have
limited capacity to effectively provide emergency services. Finally, it is
important to consider the cost of implementing the Audit’s suggestions
against the concern that operational equipment that is not managed, fitted
out and maintained to appropriate standards may endanger the lives of
emergency service personnel and the public.

1.35 There is a danger that in considering the implementation of
suggestions involving the expenditure of funds in a tight budgetary
context, such as some of those made in this report, that disproportionate
attention will be given to their certain short term resourcing implications
at the expense of their contingent longer term implications.  The wider
implications for the Territory, the government of the day and the agencies
concerned of inadequate arrangements are potentially much more costly
than the short term cost of ensuring that effective mechanisms are in
place and are operating effectively.

1.36 It is against the above framework, that the following suggestions
are made to address the findings detailed in this report.

1.37 It should be noted that the suggestions listed below are summaries
of the Audit’s proposals.  For a full understanding of them, readers should
refer to those paragraphs in which the suggestions are discussed in detail.
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Suggestions to Improve Governance and Management Arrangements

Summary

1.38 The Audit’s key suggestion to overcome the deficiencies in
governance and management arrangements that have been summarised
earlier in this chapter is that the Emergency Services Bureau be replaced
by a statutory authority.  The enabling legislation for such an authority
would include a requirement that it prepare an annual plan along similar
lines to that of the Stadiums Authority.

1.39 In view of the time that might elapse between the time when a
decision to establish an authority is made and the time when enabling
legislation might be passed by the Legislative Assembly, the Audit has
also suggested that an interim authority be established as a matter of
priority.  The Bushfire Act should also be revised to reflect current
practice.  In addition, a small element should be established in the
Department to provide advice to the Minister and Chief Executive on
emergency service matters.

1.40 The Audit is also concerned that the Bureau may not be meeting
its obligations under the Occupational Health and Safety Act.  In this
regard, the Audit makes a number of suggestions to ensure that the
Bureau is taking all reasonable practicable steps to protect the health and
safety of bushfire fighters.  These suggestions are made later in this
chapter.  Accordingly, the Audit suggests that competent legal advice be
sought on its obligations under the Act and the extent to which it is
currently meeting its obligations under the Act.  The Audit also suggests
that the Minister declare volunteer members and casual volunteers of the
Bushfire Service and the Emergency Service to be taken to be employees
for the purposes of the Act.

Detailed Suggestions

1.41 The Audit’s detailed suggestions regarding the governance and
management of emergency services are listed below in the order in which
they appear in the report.

1.42 It should be noted that a number of the suggestions made below
omit to specify who should be responsible for their implementation.
Responsibility for implementation would be dependent on whether it was
agreed to proceed with the Audit’s suggestion that a statutory authority be
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established to assume responsibility for emergency services. If a statutory
authority were to be established, then responsibility for their
implementation would fall to the authority.  Otherwise, responsibility
would fall to the Department.

1. A strategic plan be developed and implemented for the provision
of emergency services.  Such a plan should be informed by a
rigorous and formal analysis of all relevant factors, including an
assessment of the risks to the Territory from all relevant
emergency incidents.  Refer to paragraphs 2.18 to 2.27.

2. A comprehensive suite of outputs and performance measures for
the emergency services be included in the strategic plan.  Refer to
paragraphs 2.28 to 2.56.

3. The strategic plan be submitted to the Minister, and if appropriate
Cabinet, together with costings, for consideration and ultimate
endorsement.  Refer to paragraphs 2.57 to 2.59.

4. The Department establish a small appropriately staffed element in
the Department that would be responsible for providing policy
advice to the Chief Executive and Minister on all matters relating
to the provision of emergency services. Refer to paragraphs 4.28
to 4.37.

5. The Minister exercise her powers, under section 6 of the
Occupational Health and Safety Act, to declare volunteer
members and casual volunteers of the Bushfire Service and the
Emergency Service to be taken to be employees for the purposes
of the Act.  Refer to paragraphs 5.77 to 5.92.

6. The Bureau obtain competent legal advice on its obligations as an
employer and manufacturer under the Occupational Health and
Safety Act with a view to ascertaining that its current and
prospective policies and practices on bushfire tanker design and
burnover protection constitute all reasonably practicable steps to
ensure the health and safety at work of the Bureau’s employees
and persons at or near fire grounds. Refer to paragraphs 5.89 to
5.93.

7. The Statement of Performance for emergency service response be
revised, as far as is possible within the framework of the overall
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guidance on performance measures, take account of the
deficiencies identified in this report. Refer to paragraphs 7.3 to
7.27.

8. A performance measure for emergency service preparedness be
included in performance reporting on emergency management.
Such reporting should take into account the suggestions included
in this report. Refer to paragraphs 7.28 to 7.34.

9. The Department and the Bureau implement all outstanding
recommendations of its 2001 review of fixed assets as a matter of
priority.   Refer to paragraphs 7.35 to 7.49.

10. The Bureau enhance its registers of other operational equipment
by:

� including unique unit identification numbers in its register of
resuscitator kits;

� updating its asset registers of resuscitator kits and
defibrillators to take account of the discrepancies noted by
the Audit; and

� improving the system used to record equipment being
repaired by external contractors.

Refer to paragraphs 7.59 to 7.68.

11. The Bureau be replaced by a statutory authority.  Refer to
paragraphs 8.5 to 8.45.

12. If it is agreed that there should be an emergency services
authority, then, the enabling legislation for such an authority
include a requirement that it prepare an annual operational plan
and that the plan be required to be presented to the Legislative
Assembly.  Refer to paragraphs 8.5 to 8.46.

13. If it is agreed that there should be an emergency services
authority, then in view of the time that might elapse between the
time when a decision to establish an emergency services authority
is taken, and the time that enabling legislation might be passed by
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the Legislative Assembly, that an interim authority be established
as a matter of priority.  Such an arrangement would also provide
invaluable experience that would be useful in the drafting of
appropriate enabling legislation. Refer to paragraphs 8.5 to 8.47.

14. The Fire Commissioner be made responsible only to the Bureau’s
Executive Director rather than being jointly and severally
responsible to the Chief Executive and the Executive Director as
is now the case. Refer to paragraphs 8.48 to 8.61.

15. The Department revise the Bushfire Act to reflect current practice.
Refer to paragraphs 8.62 to 8.67.

Suggestions to Improve Acquisition Processes

Summary

1.43 In summary the Bureau should develop a rolling acquisition
program for the replacement of its vehicles and other major operational
equipment.  A range of supporting measures to facilitate the effective
management of such a program should be implemented. Such measures
would include the Department devolving to the Bureau responsibility for
managing its acquisition funding and providing a modest level of funding
to enable it to research, trial and evaluate the suitability of minor new
equipment,

1.44 The Bureau should establish a small research cell to monitor
research on bushfire related matters.  The Bureau should also undertake
such research, testing or examinations that are necessary to discover,
eliminate or minimise any risk to the health or safety of bushfire fighters
from the adverse effects of burnovers2 within overall resource constraints.
As a result of that research, testing or examination, the Bureau should
undertake all reasonable practicable steps to protect the health of its
bushfire fighters after proper costings of those steps.

Detailed Suggestions

1.45 The Audit’s detailed suggestions regarding acquisition processes
are listed below in the order in which they appear in the report.

                                                
2 A burnover is a situation that occurs when bushfire fighters and their vehicle become
trapped and overrun by wildfire while they are engaged on bushfire operations.
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16. The Bureau develop a rolling acquisition program for the
replacement of its vehicles and other major operational
equipment.  Such a program should be submitted to the Minister
for endorsement on an annual basis. Refer to paragraphs 3.3 to
3.11.

17. The Bureau establish a formal acquisitions committee at the
deputy Service head level to oversight the development and
implementation of the Bureau’s acquisition program.  The
committee would present its recommendations to the Bureau’s
Executive for endorsement prior to its annual submission to the
Minister. Refer to paragraphs 3.3 to 3.12.

18. The Bureau maintain formal records of final pre-acceptance
inspections and tests of vehicles delivered to the Bureau.  The
officers undertaking such inspections should sign the reports of
their inspections. Refer to paragraphs 3.13 to 3.28.

19. The Bureau establish standing vehicle and equipment committees
for the Bushfire and Emergency Services and the Fire Brigade
along the lines of the Ambulance Service’s Vehicle and
Equipment Committee. Refer to paragraphs 3.29 to 3.35.

20. The Bureau field test new equipment under operational conditions
prior to accepting them into service. Where practicable, such
testing should be undertaken adjacent to contractors premises and
before that equipment is delivered to the Bureau.  Refer to
paragraphs 3.36 to 3.40.

21. The Review of ACT Emergency Services Bureau Fleet
Management not be considered further. Refer to paragraphs 4.6 to
4.27.

22. The Bureau be given full responsibility for managing those funds
made available to it for the acquisition of its major plant and
equipment, including motor vehicles and that it be provided with
all necessary access to the Oracle financial system for this
purpose. Refer to paragraphs 4.51 to 4.61.

23. A modest level of annual funding be provided to specifically
enable the Bureau to research, trial and evaluate the suitability of
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minor equipments that it is considering acquiring for operational
use. Refer to paragraphs 4.62 to 4.66.

24. The Bureau establish a small research cell to monitor Australian
and international research and technical developments on bushfire
related matters, including burnover protection.  Refer to
paragraphs 5.8 to 5.91.

25. The Bureau undertake such research, testing or examinations that
are necessary to discover, eliminate or minimise any risk to the
health or safety of bushfire fighters from the adverse effects of
burnovers, including from the out-gassing of plastic, vinyl and
rubber materials and glues used in bushfire tankers within overall
resource constraints. Refer to paragraphs 5.54 to 5.91.

26. The Bureau take all reasonable practicable steps to protect the
health and safety of bushfire fighters, in the light of the research,
testing or examinations referred to in the report after proper
costings of those steps. Refer to paragraphs 5.54 to 5.91.

27. The Bureau monitor closely the fire tanker protection system
project being undertaken by the Rural Fire Service, Country Fire
Authority and CSIRO and give careful consideration to installing
similar systems in Bushfire Service tankers, if the system is
effective, and if it is reasonably practicable to do so.  Refer to
paragraphs 5.8 to 5.91.

Suggestions to Improve Operational Readiness

Summary

1.46 The Bureau should undertake a number of detailed improvements
to its operational procedures to enhance the survivability of bushfire
fighters during burnovers, improve overall equipment readiness and
enhance physical security at its stations.  In addition, the Bureau should
review the Fire Brigade’s standards of fire cover and decontamination
arrangements for vehicles contaminated as a result of exposure to
chemical, biological or radiation hazards.
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Detailed Suggestions

1.47 The Audit’s detailed suggestions regarding operational readiness
are listed below in the order in which they appear in the report.

28. The Bureau install pump start buttons in the cabins of all bushfire
tankers that have water spray protection systems fitted. Refer to
paragraphs 5.33 to 5.91.

29. The Bureau install audible low-level water alarms in all bushfire
tankers. Refer to paragraphs 5.33 to 5.91.

30. The Bureau expedite the review, approval and promulgation of
the Service’s protocols on burnover protection. Refer to
paragraphs 5.1 to 5.91.

31. The Bureau develop a mandatory, formal assessable training
program on burnover protection protocols and deliver it to all
bushfire fighters before they are permitted to work on a fire
ground. Refer to paragraphs 5.1 to 5.91.

32. The Bureau review the ACT Standards of Fire Cover in light of
the developments since the Standards were initially developed.
Refer to paragraphs 6.27 to 6.39.

33. The Bureau develop and endorsing formal policies on the
maintenance of its operational vehicles, after taking into account
vehicle usage patterns and manufacturers’ and other major
suppliers’ recommended servicing schedules. Refer to paragraphs
6.40 to 6.59.

34. The Bureau enhance the readiness of its equipment by:
� ensuring that all inventory lists are updated regularly;

� placing current inventories in all vehicles and trailers in
designated locations;

� laminating inventory lists;

� reviewing the inventories of all vehicles and trailers for their
relevance, completeness and accuracy and taking remedial
action as required;
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� implementing a rigorous equipment inspection regime by all
vehicle and trailer crews to ensure that the equipment
included on inventory lists is readily available and ready for
use when required; and

� placing sub-inventory lists in individual lockers and similar
places where equipment is stowed.

Refer to paragraphs 6.60 to 6.76.

35. The Bureau erect perimeter fencing and install adequate lighting
around the Dickson ambulance station. Refer to paragraphs 6.77
to 6.101.

36. The Bureau enhance its physical security by:

� installing adequate alarm systems at all of its stations;

� implementing back up power systems at each station;

� developing formal physical security guidelines for its
stations and other establishments; and

� reviewing the physical security measures for each station at
least once every two years.

Refer to paragraphs 6.77 to 6.102.

37. The Bureau develop formal arrangements for the decontamination
of any of its vehicles that may be contaminated as a result of
exposure to chemical, biological or radiation hazards. Refer to
paragraphs 6.103 to 6.110.

CHIEF EXECUTIVE RESPONSE TO THE REPORT

1.48 In accordance with section 18 of the Auditor-General Act 1996, a
final draft of this report was provided to the Chief Executive of the
Department of Justice and Community Safety for consideration and
comments.  The substance of the Chief Executive’s response is set out
following.

1. On 19 September 2001 the Auditor-General advised of his
intention to conduct a performance audit “of the management and
operational equipment by the Emergency Services Bureau, the ACT
Ambulance Service, the ACT Bushfire Service, the ACT Emergency
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Service and the ACT Fire Brigade.”  In relation to the intended scope of
the audit, the Auditor-General advised:

“As presently envisaged, the objective of the audit will be to provide
an independent opinion to the Legislative Assembly on whether
emergency service operational equipment is:

� Acquired after having regard to all appropriate factors;

� Ready for use; and

� Adequately controlled and managed.”

2. The Auditor-General indicated that Mr Jo Benton, Director
Performance Audit and Administration, would manage the audit on his
behalf and that a report would be completed in mid-2002.  I wrote to the
Auditor-General on 20 September 2001 to raise the conflict of interest
that appeared to arise in relation to the intended role of Mr Benton.  I
pointed out that as a volunteer firefighter Mr Benton would be
undertaking an audit into an organisation of which he is a member.

3. In the Auditor-General’s reply of 4 October, he advised that
Mr Benton’s audit role would be part time, he would be one of a four
person team, that he would be mainly involved in reviewing the findings
and work of the other team members, etc.  In particular, the Auditor-
General said “it is unlikely that Mr Benton would be involved in any
fieldwork associated with the audit”.  Finally, the Auditor-General
concluded “the scope of Mr Benton to inappropriately influence the
outcome of the audit as a result of his personal interests, even if he
wished, would be extremely limited”.

4. In fact, the audit was not undertaken in accordance with these
arrangements and all the significant parts of the draft report were written
by Mr Benton.  This issue of conflict is touched on but not explained
adequately or accurately in Mr Benton’s letter to the Speaker.  That letter
mentions a possible personal conflict by the Auditor-General because of
the loss of his house in January 2003 but, significantly, omits reference to
Mr Benton’s earlier and continuing conflict.

5. Turning to the report itself, it is disappointing to have to comment
that parts of it are subjective and some of the significant opinions and
findings are unsubstantiated.  It is generally lacking in the quality one
expects of an audit report.

6. The governance and management arrangements for emergency
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services (Chapter 8) were not originally within the scope of this audit,
certainly not in the broad terms suggested by the unqualified manner in
which this Opinion is stated.  I do not accept the Audit Opinions that
‘governance and management arrangements for emergency services are
not effective’ and that ‘arrangements for the acquisition of emergency
service equipment are not fully effective’.  The justification for audit
opinions of such a dramatic nature is simply lacking.  For example, to
rely on a conclusion such as “there is no certainty that the views and
perspectives of the emergency services will receive comprehensive
consideration at Government level” in the absence of exposure of the
problems which are perceived as arising from this conventional
departmental arrangement, is curious.

7. To suggest an alternative model, namely a statutory authority,
without fully exploring the advantages and disadvantages, is not helpful.
The ultimate test of the effectiveness of the Emergency Service Bureau’s
operating structure is the outcomes achieved daily.  Whilst the several
inquiries into the January bushfires will report eventually their own
conclusions about that extraordinary event, in more usual circumstances
the response times achieved by the Fire Brigade and the Ambulance
Service are among the nation’s best, and operational outcomes are also
very good.  Similarly, the Bushfire Service has over recent seasons been
very effective in its responses if the measure is the number of fires
attended and suppressed.  This actual experience is overlooked by the
audit.

8. In many respects the treatment of this issue in the report indicates
a lack of understanding of the administrative relationships involving the
Government, the Department, the Bureau and its operational
components, and the relevant emergency services and fire brigade
legislation.  The finding (para. 1.27) that the Executive Director has
conflicting statutory and administrative responsibilities is not accepted
and such a conflict has not been evident in practice.  It appears as an
assertion rather than a properly backgrounded finding.  Further, there
are numerous examples in ACT public administration of senior officers
having particular statutory obligations, but occupying subordinate
positions within a departmental hierarchy, which are not referred to or
distinguished in some way from the director’s role.

9. The lack of reference to interstate experience with organisational
structures (e.g., the Queensland, Victorian and Northern Territory
models), or the reasons for rejection of a board or statutory authority
model in other areas of ACT Government activity, stand out as significant
omissions.  Of overriding concern is the lack of the rigorous approach
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one would expect to underpin such a recommendation.

10. In relation to the audit’s Opinion and Findings concerning
acquisition of emergency equipment (Chapters 2,3 and 4), it is unclear
why the outputs-based budgeting system involving stated performance
measures does not provide an adequate basis for determining equipment
needs, particularly when combined with the established practices and
experience of the Bureau and its operational components.  At the same
time, as much of that equipment entails special purpose or purpose-
modified vehicles it was appropriate for the Emergency Services Bureau
to engage a consultant to review the Bureau’s vehicle replacement
program.  This was a particularly sensible course given the substantial
public investment in these vehicles and the desirability of minimizing that
investment should a better financial option be available.

11. The audit’s criticism of the consultant’s report (Chapter 4) lacks
substantiation and seems to have been preoccupied with a side issue of
secondary importance, i.e., whether fleet management constitutes or
should constitute ‘core business’ for the Emergency Services Bureau.  I
am concerned that a review, undertaken by an expert in this field, has
been so comprehensively rejected by audit whose own knowledge of this
topic is unlikely to be as convincing as the consultant’s.  This discrediting
of the consultant’s report without substantiation or corresponding
detailed analysis and without any contact with the consultant, represents
a serious flaw in the audit’s methodology and report.  The consultant was
approached by the Bureau for a response and, not surprisingly, strongly
rejects the criticism of her report.

12. The consultant’s report was accompanied by a detailed fleet
management plan for a fifteen-year period.  This plan proposes a rolling
replacement program based on industry standards and cost efficiencies
and takes into account operational imperatives, including the number of
vehicles against operations, response times and national performance
benchmarking.  The associated cost benefit analyses and modeling were
applied to the life cycle fleet management of vehicles and equipment, and
included five different management variations from the current method of
replacement ranging from out-sourcing to in-house management.  The
analyses were subject to independent accounting scrutiny before the
consultant’s report was finalized.  If the audit actually examined this plan
it is surprising that a critique of it is not contained in the report.  The
plan, which is still under consideration (further consideration was
deferred when the audit commenced in September 2001), will assist
decisions on how to best manage the Bureau’s vehicle replacement
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program.

13. Other emergency equipment is acquired and replaced in
accordance with established procedures and budgetary frameworks.  This
includes pre-acceptance testing of all new vehicles and their fitted
equipment by experienced operational and technical personnel before
those vehicles are taken into service.  I am advised that the current level
of testing is considered appropriate and does not require the changes
proposed at para. 3.40.  In addition, steps are being taken within the
Bureau to establish a more formal operational equipment replacement
program as part of its review of the Bureau’s asset and budget
management.  As the audit acknowledges, the Department commissioned
a consultant in early 2002, Insight Business Solutions Pty Ltd, to examine
and review the Bureau’s budget and financial management.  The report
and recommendations of this consultancy have been adopted by the
Department in terms of a broader corporate renewal program being
undertaken across the Department.  This program will result in greater
efficiencies in the delivery of corporate services and, in particular, in
financial and budget management.  The deficiencies identified by the
audit are being addressed through this process.

14. Further, and as part of this corporate renewal process the
Department has reviewed its internal audit arrangements.  Late last year
the Department appointed an internal auditor and has reconstituted its
internal audit committee with an external chair in line with the
Government’s model internal audit arrangements. Asset management, in
particular at the Bureau, has been identified as an important area of
focus for the committee.

15. Chapter 5 deals with burnover protection for bushfire fighters and
vehicles.  In general terms, the chapter is concerned with the safety of
bushfire volunteers which, it is important to note, is of paramount
concern to the Emergency Services Bureau.  Given the critical
importance of safety, audit’s comments and findings will be further
examined to ensure the Bureau is fully discharging its obligations.

16. That said, this chapter appears quite subjective in its approach,
lacks balance and, in relation to a very technical issue, provides a lay
opinion unsupported by appropriate technical and specialist expertise.
The footnoted references to various articles do not address the need for
specialist input on a topic such as this. Audit does not refer to
comparable equipment used by other Australian services or discuss
‘industry’ practice.  For balance, reference could have been made to the
Bushfire Service’s good safety record and the degree to which safety
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considerations influence operational decisions.

17. A full response on this issue would be very lengthy.  Suffice to say
that the vehicles provided by the ACT Bushfire Service are similar to
those in service with all other Australian bushfire services.  Observation
of the equipment used by interstate fire services in the ACT over the last
two fire seasons confirms this statement.

18. Modifications to improve crew safety are considered and
undertaken as industry standards, research and technology develop.  The
ACT is well placed to monitor these developments through its
involvement with the Australian Fire Authorities Council (AFAC), and
direct links with other larger services.  The ACT is a very small service
and as such its capacity for independent, sophisticated research into
many of the things referred to in the report is very limited.  Further, local
small scale attempts to emulate research programs being undertaken
elsewhere would not be a sensible use of resources.  The agencies within
the Emergency Services Bureau will continue to rely on results of
research undertaken externally and will continue to apply these results
where appropriate.  For example, a program is currently underway to fit
bushfire tankers with fire curtains.

19. The issue of out-gassing was considered several years ago by the
National Fire Equipment Development Officers Group, a sub-committee
AFAC.  The ACT was represented on that group which approached the
major tanker manufacturer to ascertain the feasibility of replacing some
plastic fittings with metal components.  The manufacturer advised that
this alteration was not feasible.

20. The advice available to me indicates that no Australian bushfire
service is replacing interior plastic components in their tankers.
Developments in this area will continue to be monitored through AFAC
and its various committees.  In the circumstances, the comments about
this issue at para. 5.48 do not appear reasonable.

21. This section in the report leads on to a discussion about
occupational health and safety obligations.   As mentioned earlier, safety
is a paramount consideration, and I believe the Bureau is discharging its
statutory obligations in this regard.  The risk assessment of bushfire
tankers carried out by the Bureau and referred to by the audit, and
progressive action taken by the Bureau on the assessment’s findings are
evidence of active attention being given to this issue.

22. I am pleased that the audit, in its Opinion and Findings on
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operational readiness (Chapter 6), considers the Bureau to be in a
satisfactory condition, in terms of its installations and equipment.
Operational readiness of equipment is a function of management,
equipment acquisition and maintenance.  It is interesting that the audit
has been critical of these determining elements yet considers operational
readiness to be satisfactory.

CONCLUDING COMMENTS

1.49 The Chief Executive’s response to the report has been reviewed
very carefully by the Audit.  On the basis of that review the Audit
considers that there is no need to vary its opinions or findings.  The
matters raised by the Chief Executive were taken into account during the
audit.

1.50 The Chief Executive’s response to the Report, however, raises
some specific matters on which the Audit would wish to make a
concluding comment.  The Audit’s comments are set out in the following
paragraphs.

Audit Scope and Arrangements

1.51 The first four paragraphs of the Chief Executive’s response
comment on the management arrangements of the audit.  Although the
comments are not relevant to the content of the Audit Report, the
following explanation is provided for the information of readers.

1.52 In his paragraph 4, the Chief Executive comments that the audit
was not undertaken in accordance with the arrangements initially advised
to the Department and that all significant parts of the draft report were
written by Mr Benton.

1.53 In view of Mr Benton’s role in directing the audit, it was always
planned that he would have responsibility for preparation of the proposed
report of the audit.  The draft plan for the audit was discussed in detail
with the Department and a copy of the plan approved by the Auditor-
General for the audit was forwarded to the Department on 15 November
2001.  Mr Benton did undertake a greater role in the preparation of the
report of the audit than was originally envisaged.  This was because of a
number of operational matters including the excessive time taken to meet
with Bureau staff and complete preliminary work on the audit, unforseen
staffing changes and internal work scheduling arrangements.  In addition,
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there was a need to considerably expand the audit coverage of acquisition
arrangements because of the significant adverse findings made during the
Audit.

1.54 In his paragraph 6, the Chief Executive states that governance
and management arrangements were not originally within the scope of the
audit.  It is pointed out that subject to the provisions of the Auditor-
General Act 1996, the Auditor-General may conduct a performance audit
on any matter he determines.  The Auditor-General always reserves the
right to vary the scope of an audit in the light of emerging findings.  This
matter was alluded to in that part of the Auditor-General’s letter of 19
September 2001 quoted in paragraph 1 of the Chief Executive’s
response.

1.55 As a result of a number of significant adverse findings the audit
was progressively expanded to ultimately address governance
arrangements.  In particular, significant findings in the Bureau’s
acquisition arrangements led to an examination of funding arrangements,
which in turn led to an examination of the ways in which the Bureau’s
equipment requirements are determined, which in turn led to an
examination of the Bureau’s performance measures all of which led to an
examination of governance arrangements.

Basis of Audit Opinions

1.56 In his paragraph 6, the Chief Executive states that he does not
accept two of the Audit’s three opinions and states that ‘the justification
for audit opinions of such a dramatic nature is simply lacking’.  The
opinions which the Chief Executive does not accept are ‘Governance and
management arrangements for emergency services are not effective’ and
‘Arrangements for the acquisition of emergency service equipment are
not fully effective’.

1.57 The Audit considers that these opinions are soundly based.  The
reasons for the Audit’s opinions are set out in summary in paragraphs
1.25 to 1.32 of the Report and are fully explained in chapters 2 to 8.

Other Comments by the Chief Executive

1.58 In his paragraph 7, the Chief Executive states that to suggest an
alternative model, namely a statutory authority, without fully exploring
the advantages and disadvantages, is not helpful.  This comment seems to
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be in relation to the Audit’s suggested future action number 11.  It is
therefore not relevant to the Audit’s opinions or the findings on which the
opinions are based.  It is pointed out that the advantages and
disadvantages of a number of models are discussed at paragraphs 8.5 to
8.47 of the Report.

1.59 The Chief Executive also suggests that in making comments on
the operating arrangements for emergency services, the audit overlooked
the response times achieved by the Ambulance Service and the Fire
Brigade.  Response times are part of the Department’s performance
measures for emergency services.  These matters were not overlooked
during the audit.  In fact, paragraphs 2.28 to 2.56 and 7.3 to 7.34 of the
Report comment on inadequacies in current performance measures.
Furthermore, response times are a function of the location of ambulance
and fire brigade stations.  Paragraphs 6.5 to 6.15 of the Report identifies
the Audit’s inability to obtain from the Department adequate information
that could be used to confirm the veracity of Ambulance and Fire Brigade
response times.

1.60 In his paragraph 8, the Chief Executive states that the Audit has
not established that the Executive Director has conflicting statutory and
administrative responsibilities and that practice in this regard mirrors
practice in a number of other statutory appointments in the Territory.  The
Audit states at paragraphs 8.27 to 8.29 of the Report that under present
arrangements a potential conflict exists.  The legal position in this regard
seems clear.  The Audit considers that the fact that similar potential
conflicts of interest exist in respect of other statutory appointments in the
Territory is not a satisfactory defence of current arrangements for
emergency services.  Rather, it may point to the need to also examine
current arrangements for similar statutory appointments.

1.61 In his paragraph 9, the Chief Executive notes that the report does
not make any reference to interstate arrangements or those in other areas
of ACT government activity.  This is so, however, it does not affect the
Audit’s opinions or findings.  What happens interstate may be of
relevance in considerations of the Audit’s suggested future action
number 11.  In this regard it is pointed out that the Territory’s emergency
services are unique in some key operational respects both within the
Territory and in other jurisdictions.  As a result, while it may be useful to
consider interstate and intra-territory models in determining the way
ahead in respect of the Territory’s emergency services, such comparisons
may, in the end, be of limited value.
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1.62 In his paragraph 10, the Chief Executive states that it is unclear
why the Audit considers that the output based budgeting system does not
provide a basis for determining equipment needs. This view does not
accord with the Audit’s stated position on the matter.  In the significant
findings to chapter 2 of the Report, the Audit states that the current output
based budgeting system, complemented by the new funder-provider
arrangement, would seem to be an effective approach to determining the
Bureau’s equipment requirements.  The reasons why this approach does
not operate effectively in the case of emergency services are set out in
paragraphs 2.18 to 2.56 of the Report.

1.63 In his paragraph 11, the Chief Executive states that the Audit
seems to have been preoccupied with a side issue that is whether the fleet
management constitutes ‘core business’ of the Bureau.  The Audit’s
concerns with the consultant’s report and how it was handled once it was
received are set out in detail at paragraphs 4.6 to 4.26 of the Report.  In
particular, the Audit considered that a fundamental issue to resolve at the
outset of such a review would have been to determine whether fleet
management was in fact core business and therefore whether the function
should be a candidate for outsourcing before proceeding to consider fleet
management options for outsourcing.  In addition, the review failed to
consider a key aspect of its terms of reference to review the existing fleet
against operational requirements.  The Audit considers that there would
be little point in progressing such a review without first determining such
key matters.

1.64 In his paragraph 13, the Chief Executive states that he does not
consider that it is necessary to field test new vehicles under operational
conditions prior to their acceptance into service but that a more formal
operational equipment replacement program is being implemented.    The
Audit welcomes this undertaking but suggests that any new program that
may continue to only test component parts of an ambulance or fire truck
without testing the whole vehicle as an operational unit prior to
acceptance into service is likely to be deficient.

1.65 In his paragraph 16, the Chief Executive states that the Report’s
chapter on burnover protection lacks balance and provides a lay opinion
unsupported by specialist expertise.  In order to ensure that the chapter on
burnover protection was balanced it was forwarded to the Australian
Government Solicitor to assess the reasonableness of its comments,
findings and suggested way ahead.  This matter is referred to in paragraph
1.19 of the Report.  The Audit acknowledges that this a technical area but
it does not seem to require excessive technical expertise to, for example,
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read the results of an expert agency’s report and note that the extent of
out-gassing found during test burnovers exceeded the accepted maximum
safety levels for those gasses.  Nonetheless, the Audit welcomes the
Bureau’s undertaking to further examine the Audit’s comments and
findings to ensure that the Territory is meeting its obligations under the
Occupational Health and Safety Act 1989.
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2 DETERMINING EQUIPMENT
REQUIREMENTS

INTRODUCTION

2.1 The Bureau provides a rapid response capability to enable it to
respond to a wide range of emergency incidents.  Such incidents include
responses to medical emergencies, bushfires, storms, house fires,
hazardous materials incidents, motor vehicle accidents, structural and
trench collapses and possible terrorist sponsored events.

2.2 Whether those responses are considered to be adequate depends
on a balance between what the community would like of its emergency
services and what it is prepared to pay.  These are matters that should
ultimately be determined by the government of the day and reviewed by
the Legislative Assembly as necessary.

2.3 Given agreement on the extent of incidents to be responded to and
standard of services to be provided, the adequacy of individual responses
depends on a number of factors.  They include the availability of
appropriate equipment, the location of the crew responding and the
location of the incident.

2.4 The adequacy of responses is also dependent on a number of other
factors that are outside the scope of this audit.  They include factors such
as the leadership, personnel, training and motivation of emergency
service personnel and the protocol and organisational arrangements of
each of the Services.

2.5 This Chapter describes and comments on the current
arrangements are used to determine the operational equipment
requirements of the emergency services.  It specifically addresses:

� the framework for determining equipment requirements;
� the Department’s ownership agreement;
� outputs and performance measures; and
� a possible way ahead.

SIGNIFICANT FINDINGS

� The current output based budgeting system, complemented by
the new funder-provider arrangement, would seem to be an



EMERGENCY SERVICES

33

effective approach to determining the Bureau’s equipment
requirements.

� It is not possible, however, to adequately determine the Bureau’s
equipment requirements using these arrangements because:
* while the departmental ownership agreement contains the

government’s desired outcomes for the Bureau, it provides
no detailed guidance on the outputs and performance
measures required to achieve those outcomes;

* the department has no strategic corporate plan which
would be expected to specify detailed outputs and
performance measures for the Bureau;

* the outputs and performance measures contained in the
budget papers are insufficient to fully determine the
Bureau’s major equipment requirements; and

* the Bureau has not been provided with any other
authoritative guidance on its expected outputs.

FRAMEWORK FOR DETERMINING EQUIPMENT
REQUIREMENTS

2.6 In accordance with the Financial Management Act 1996 the
government of the day is required to use an output based budgeting and
reporting system in order to specify its desired outcomes for the provision
of services to the community.  In accordance with this system,
theoretically the Government specifies the outputs it requires in order to
achieve its desired outcomes and the performance criteria to be met by
departments in providing those outputs.  Outputs and performance
measures are discussed in more detail in Chapter 7, Selected Management
Issues.

2.7 Within the Department, the Bureau has specific responsibility for
delivering those outputs relating to the provision of emergency services.
It achieves this by utilising its own resources and directing the operations
of the four operational emergency services.

2.8 This system is complemented by ‘funder-provider’ arrangements
and the identification of a range of performance measures for agency
outputs.  In accordance with the theory of this system funding
requirements, including those for equipment needs are based on outputs
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to be delivered by agencies in accordance with specified performance
measures or standards.

2.9 In accordance with ‘funder-provider’ financial management
arrangements, agreed by the Cabinet in 2002, key roles of the
Government3 are to:
� set outcomes;
� specify the outputs to be provided by the public sector which will

deliver the required outcomes efficiently and effectively; and
� monitor the results achieved to make more effective decisions in

the future delivery of services to the community.

2.10 Under this arrangement, key roles of departments are to:
� provide policy advice and performance information which can

assist the Government’s purchasing decisions;
� deliver the specified outputs at a price ensuring value for money;
� effectively measure and report their agency’s performance in

providing the required outputs; and
� actively use performance information to improve future service

delivery.

2.11 A number of strategic documents are used to articulate the
Government’s desired outcomes, specified outputs and performance
information.  These include ownership agreements, corporate plans or
similar documents and budget papers, including their statements of
performance.  In addition, the need for specific operational equipment for
the Bureau could be endorsed as a result of specific submissions made to
Cabinet in the budget context or otherwise.  The Audit has been advised
that such submissions have been made to the Cabinet from time to time.
For example, the upgrade of the Bureau’s communications system was
the subject of a specific submission to Cabinet in the budget context.

2.12 The Ambulance Service and the Fire Brigade have also developed
internal operational level documents that assign extant assets to individual
stations where, in the normal course of events, they will be best able to
perform their operational roles. The Ambulance Service’s policy
statement Deployment of ACT Ambulance Service Resources provides

                                                
3 Throughout this report the term ‘Government’ is used to mean the Australian Capital
Territory Executive established pursuant to section 36 of the Australian Capital Territory
(Self-Government) Act 1988 (Cwlth).  Section 37 of the Self-Government Act states that it is
the responsibility of the Executive to govern the Territory.  The Executive is colloquially
known in the Territory as the ‘Cabinet’.
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guidance on response priorities, the allocation of ambulance resources
and associated operational matters.  The Fire Brigade’s ACT Standards of
Fire Cover is based on the British Home Office Standards modified to
meet local conditions provides guidance on response strategies and the
responsibilities of and resources allocated to each of the Brigade’s
stations.

2.13 Both of these documents proceed from a start point of each
Service’s existing equipment inventory.  As such, they are not intended to
be used as a means of determining the Bureau’s equipment needs. In
addition, the Government has endorsed neither document.  Both
documents are discussed in Chapter 5 on operational readiness.

Audit Comments

2.14 The funder-provider arrangement together with strategic
documents outlined above would seem to be an effective approach to the
determination of the Bureau’s outcomes, outputs and their associated
performance measures.  This approach should also be an effective way of
determining the Bureau’s equipment requirements.

2.15 The Audit notes, however, that a key role of government in this
process is to set outcomes and specify those outputs that will deliver the
required outcomes.  Because of the complexity of this role the
arrangement provides for agencies to provide policy advice and
performance information to assist government in specifying outcomes
and, in particular, outputs in sufficient detail for them to be fully useful in
the budgetary context.

2.16 There is a danger in this process that agencies may be placed in a
conflict of interest situation in that they may have a material interest in
the outcome of the policy advice that they provide to government.  That
is, the advice that they provide could in certain circumstances be self-
serving.  If the government of the day were concerned, however, about
the veracity of the advice it was receiving, it could obtain independent
advice on the matters in question.

2.17 A particular area of interest to the Audit, in this regard, is to
assess whether the guidance provided as a result of these processes, is
sufficient for it to be effective in informing equipment acquisition
decisions for the Bureau.  This issue is explored in the following sections
of this chapter.
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DEPARTMENTAL OWNERSHIP AGREEMENT

2.18 As part of the output based budgeting processes, the Chief
Executive of the Department is required each year to enter into an
Ownership Agreement with the Treasurer who is designated as the
Government’s owner of the Department.  Treasury Memorandum
2002/09 states that the purpose of an ownership agreement is to identify
the guidelines and performance requirements to ensure the Government
receives the best possible return from the resources employed by the
Department.  Ownership agreements are tabled in the Legislative
Assembly as part of the budget processes.

2.19 The Department’s current ownership agreement for 2002-03 was
signed by the Treasurer and the Chief Executive on 19 and 20 June 2002.
The Agreement states at paragraph 5 that this ‘Ownership Agreement
reflects the objectives and plans, within the context of past performance
and existing Government policy, of the Department’s management over
the term of the Agreement’.  Under the heading, Business and Corporate
Strategies, the Agreement states, at paragraph 13, that:

the Department will ensure community confidence in the liberty,
safety and property of citizens is protected through … the
management of emergencies and development of counter disaster
plans, and provision of a range of emergency services to protect
life and property from the effects of fire, road accidents, medical
and other emergencies within the ACT.

2.20 The Agreement also states at paragraph 5 that the Agreement does
not represent purchase or other funding commitments by the Government.
Notwithstanding the guidance contained in the Treasury Memorandum,
referred to above, the Agreement contains no performance requirements
for individual elements of the Department including the Bureau or the
emergency services.

Audit Comments

2.21 The Department’s Ownership Agreement states the Government’s
desired outcomes from emergency services.  That is, the Government
requires the provision of a range of emergency services to protect life and
property from the effects of fire, road accidents, medical and other
emergencies within the ACT.
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2.22 As would be expected the Government’s desired outcomes for
emergency services are cast in very broad terms.  As a result, it does not
by itself contain sufficient guidance to determine the specific equipment
requirements of the Bureau or its emergency services.

2.23 It was originally intended that such guidance would be contained
in departmental purchase agreements.  Purchase agreements are contracts
between the Chief Executive and the Minister that were intended to
specify in detail the substance of outputs sought by the Government.  The
detail to be included in purchase agreements was intended to be greater
than that contained in the budget documentation.  The agreements were
intended to contain detailed descriptions of outputs in measurable terms
such as quantity, timeliness, quality and other attributes.

2.24 In 2002, however, the Cabinet agreed to discontinue the use of
purchase agreements, as they were not effective.  In doing so, the
Treasurer noted that the cessation of purchase agreements would increase
the emphasis back on to more traditional processes of planning such as
corporate plans and departmental strategic plans. Such plans could be
expected to be developed following consideration of all relevant factors
and risks.

2.25 The Department has not prepared any such plan.

2.26 In addition, neither the Department or the Bureau submitted to the
Government a plan or similar document to seek its agreement on the
objectives of each of the Services and strategies and activities to be
undertaken to achieve those objectives that could be used to assist in
determining the specific equipment requirements of the Bureau.  The
need for such a plan, that would be rigorously developed and
intellectually sound, would appear, to the Audit, to be self-evident.

Suggested Action

2.27 Accordingly, it is suggested that a strategic plan be developed and
implemented for emergency services.  Such a plan should be informed by
a rigorous and formal analysis of all relevant factors, including an
assessment of the risks to the Territory from all relevant emergency
incidents.
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OUTPUTS AND PERFORMANCE MEASURES

2.28 The budget papers and the Department’s annual report include a
Departmental Statement of Performance.  That Statement includes
number of required outputs and their related performance measures. The
outputs are the goods and services specified by the Government to
achieve or contribute towards achieving government outcomes.
Performance measures are used to measure the standards of outputs
delivered and assess how well such services are provided.

2.29 As indicated above, the Department has no strategic plan that
could be used to determine the Bureau’s equipment requirements.
Accordingly, this section reviews the adequacy of departmental outputs
and performance measures in order to form a view on whether they might
be used to inform judgements about equipment requirements. In each
case, outputs and performance measures are reviewed against the
statutory functions and specified roles of the Bureau and each of the
emergency services.

2.30 The overall appropriateness of extant performance measures is
discussed in Chapter 7- Selected Management Issues.

Emergency Service Bureau

2.31 The Bureau is a functional unit of the Department.  The 2002
Departmental annual report stated that the Bureau’s objectives are to:

� prevent and/or mitigate hazard impact on the community;

� ensure community and agency preparedness;

� provide effective emergency response;

� assist the community to recover from incidents and emergencies;
and

� provide an effective emergency management service.

2.32 The Department’s Statement of Performance contains two outputs
of relevance to the Bureau.  One is relevant to this audit.  That output is
described, in part, as the provision of ‘trained and appropriate,
strategically located and maintained resources which are prepared for and
ready to respond to emergencies’.
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2.33 Those Departmental performance measures of relevance to the
Audit contain no measures that relate to the Bureau itself. Each of the
performance measures relate to individual Services.  They are discussed
below.

Ambulance Service

2.34 The Ambulance Service is provided for under section 55 of the
Emergency Management Act 1999 and is established pursuant to section
13 of the Public Sector Management Act 1994.  Section 56 of the
Emergency Management Act states that the function of the Ambulance
Service is to provide ambulance services.

2.35 The Service advised the Audit that its role is to provide a quality,
caring and responsive pre-hospital emergency health care and routine
ambulance transport service to the community.

2.36 The Department’s performance measures for the Ambulance
Service are:

� survival rates for cardiac arrests;
� percentage of emergencies that receive a paramedic response; and
� timeliness of responses.

Bushfire Service

2.37 The Bushfire Service is established pursuant to section 5K of the
Bushfire Act 19364. The Act does not specify the functions of the Service.

2.38 The Service advised the Audit that its role is to extinguish or
prevent the spread of any fire in any part of the Territory, other than a fire
that is in a built up area or a building at which a member of the Fire
Brigade is in attendance.

2.39 The Department’s performance measures for the Bushfire Service
are the containment of bushfires within specified areas.

                                                
4 It should be noted that the name ‘ACT Bushfire Service’ is an informal name the Bushfire
Act actually establishes a ‘Rural Firefighting Service’.
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Emergency Service

2.40 The Emergency Service was established pursuant to section 44 of
the Emergency Management Act.  Section 45 of the Act states that the
functions of the Emergency Service are:

(a.) To undertake assistance operations in relation to an emergency
and in relation to storms, floods and searches for missing persons;
and

(b.) To provide support for community organisations where the
director considers that the support to be provided would be
relevant to the training of members of the emergency service; and

(c.) To undertake any other operation which the director considers
would be of benefit to the community; and

(d.) To undertake any prescribed operation being an operation-
(i.) to provide assistance to another agency or organisation; or
(ii.) that is not the function of another agency or organisation.

2.41 The Audit was advised by the Service that its role is to provide:

� assistance to the Australian Federal Police in land search for
missing people and forensic and other evidence searches;

� assistance to the Civil Aviation Safety Authority in air search;

� support to other emergency services by providing, for example,
emergency lighting, catering services and first aid; and

� temporary repair to structures following storm damage.

2.42 The Department’s performance measures contain no performance
measures for the Emergency Service.

Fire Brigade

2.43 The Fire Brigade was established pursuant to section 16 of the
Fire Brigade (Administration) Act 1974.  The Act does not specify the
functions of the Brigade.

2.44 The Brigade advised the Audit that its role is to prevent and
mitigate the affects of all fires and other emergencies and to undertake
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rescues within the built up areas of the ACT.  The services provided
include fire suppression, hazardous materials operations and rescue
operations (including road accident rescue, urban search and rescue, high
angle rescue and industrial rescue).

2.45 The Department’s performance measures for the Brigade are:
� the percentage of fires contained to the room of origin; and
� the timeliness of responses.

Audit Comments

2.46 The Bureau’s output is described in general terms and it does not
specify the types of emergencies to which the Bureau should be prepared
to respond.  As a result, the output is not comprehensive enough to be
used to effectively determine all major equipment requirements of each of
the Services.  The Audit considers that some or all of the stated roles
referred to above should be used as the basis for developing more
comprehensive outputs for the Bureau.

2.47 Extant performance measures, however, are suitable for informing
decisions on some equipment requirements.  For example, those
performance measures that specify survival rates for cardiac arrests and
the containment of urban and bush fires within particular areas assist in
informing specific equipment decisions such as the need for and
characteristics of defibrillators, pumps and breathing apparatus.  In
addition, the inclusion of performance measures specifying the timeliness
of ambulance and fire brigade responses helps to inform decisions about
the number and characteristics of ambulance vehicles and urban pumpers.

2.48 There appears to be a mismatch, however, between some of the
Services’ roles and their performance measures.  As a result, the Audit
compared the Bureau’s extant performance measures with the stated roles
of each of the Services and a number of other current capabilities that
could be used to inform the development of comprehensive performance
measures.   The results of that analysis are depicted in Table 2.1.
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Table 2.1 – Determining Comprehensive Performance Measures for
the Emergency Services Bureau and Emergency Services

Services Extant Performance
Measures

Capabilities not Reflected in
Current Performance
Measures

Bureau � Command and control
capability

� Deployable incident command
and control capability

� Communications capability
Ambulance
Service

� Survival rate for
cardiac arrests.

� Emergencies that
receive a paramedic
response.

� Timeliness of
responses.

� Lifting device capability.
� Off road capability

Bushfire
Service

� Containment of fires
within specified
areas.

Emergency
Service

� Storm damage capability
� Catering capability
� Lighting capability
� Helicopter support capability

Fire
Brigade

� Percentage of fires
contained to one
room.

� Timeliness of
responses.

� Hazardous materials
capability

� Counter terrorism capability
� Rescue capability
� Storm damage capability
� Off road capability
� Bushfire capability
� Salvage capability

2.49 The Table shows that there are a number of capabilities that are
not reflected in the Bureau’s performance measures.  For example, there
are no performance measures for the Emergency Service.  In addition, the
Fire Brigades’ performance measures do not make any reference to the
Brigade’s role in undertaking hazardous materials operations.
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2.50 As a result, it appears that extant performance measures are not
comprehensive enough to be used to fully inform all major equipment
acquisition decisions.  The Audit considers that the capabilities outlined
in Table 2.1 might usefully be used as the basis for developing additional
performance measures for the Bureau.

2.51 Unless all significant outputs and their associated performance
measures are formally articulated, there is little justification for them
being taken into account in determining the equipment requirements for
the Bureau.  Unless equipment needs can be justified against agreed
outputs and standards of performance there is little prospect of them
being allocated adequate resources.

2.52 The comments made in this section, however, do not mean that all
outputs and performance measures need to be published in the budget
papers and the Department’s annual reports.  Rather they should be
included in any strategic plan developed for the Bureau.  The inclusion of
the full range of such information in a plan would nonetheless provide a
sound basis for determining the Bureau’s equipment needs and as a result
appropriate resourcing levels.

2.53 In addition, any additional outputs and performance measures
included in the plan would need to be material and measurable.
Furthermore, careful consideration would need to be given to the cost
effectiveness of any new measures introduced.

2.54 Furthermore there are also a number of externally imposed
obligations on the way in which outputs are performed or the standard to
which they should be performed.  Such obligations include compliance
with:

� relevant Australian Standards;
� equipment manufacturers’ maintenance standards;
� occupational health and safety standards; and
� memorandums of understanding with other agencies5 .

2.55 While it may be inappropriate and impracticable to include such
requirements as performance measures, their existence and the impact
that they may have on the way in which outputs are performed should be
formally acknowledged.  This could be achieved by also specifying the
                                                
5 The Bureau and/or individual Services have memorandums of understanding with the ACT
Coroner’s Court, ACT Corrective Services, ACT Work Cover, Air Services Australia,
Australian Federal Police, Environment ACT and the Health Protection Service.
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need to comply with them in the strategic plan suggested earlier in this
chapter.

Suggested Action

2.56 Accordingly, it is suggested that consideration be given to
developing a comprehensive suite of outputs and performance measures
for emergency services for inclusion in the strategic plan suggested
earlier in this chapter.  Not all of these measures would need to be
included in the budget papers.  In addition, any additional outputs and
performance measures included in the plan would need to be material and
measurable.  Furthermore, careful consideration would need to be given
to the cost effectiveness of any new measures introduced.

A POSSIBLE WAY AHEAD

2.57 Previous sections of this chapter concluded that the authoritative
guidance presently available to the Bureau is not sufficiently precise to
enable it to be used to adequately inform equipment acquisition decisions.
As a result, it has been suggested that a strategic plan that would include a
comprehensive statement of the outputs to be delivered by the Bureau
should be developed and implemented.  The plan would also include
adequate performance measures that could be used to inform the standard
at which the outputs are to be provided.  This information could then be
used to determine equipment needs for the emergency services.

2.58 As indicated earlier in this chapter, determination of these matters
is the responsibility of the Government.  As the provision of emergency
services at any given level of outputs and performance standards will
come at a cost, the Government’s decision of what it requires from its
emergency services will, most appropriately, be tempered by their cost.
As a result, the proposed plan submitted to the Minister for consideration
could include a range of options for outputs and performance standards
and the estimated cost of each option.  Alternatively, the Minister’s
guidance could be determined as the result of an iterative process
whereby successive plans and their associated costs were submitted to the
Minister and progressively refined as necessary.

Suggested Action

2.59 Accordingly, it is suggested that the strategic plan suggested
earlier in this chapter be submitted to the Minister and if appropriate
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Cabinet, together with costings, for consideration and ultimate
endorsement.

CONCLUSION

2.60 The guidance presently available to the Bureau is not sufficiently
precise to enable it to be used to fully inform equipment acquisition
decisions.  In order to overcome this deficiency, a comprehensive
strategic plan should be prepared for submission to the Minister for
endorsement.  Such a plan should be informed by a rigorous and formal
analysis of all relevant factors, including an assessment of the risks to the
Territory from all relevant emergency incidents. It would include a
comprehensive statement of the outputs to be delivered together with
associated performance measures.  This information could then be used to
determine emergency service equipment requirements.
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3 ACQUISITION PROCESSES

INTRODUCTION

3.1 The acquisition of new emergency service vehicles to replace
older assets or to take advantage of advances in technology is essential in
order to maintain an effective emergency response capability.
Accordingly, the Audit assessed the effectiveness of the Bureau’s
acquisition processes.

3.2 This Chapter describes and comments on those processes.  In
particular the Chapter addresses:

� acquisition planning;
� the acquisition cycle;
� vehicle and equipment design committees; and
� acceptance testing.

SIGNIFICANT FINDINGS

� The Bureau has no approved program to replace its operational
vehicles and major operational equipment over time.

� The acquisition processes followed by the Bureau would appear
to be a reasonably satisfactory approach to acquiring major
operational equipment for the emergency services.

� Only the Ambulance Service has a standing vehicle and
equipment committee to provide advice on all equipment related
matters.

� Pre-acceptance testing of Bureau vehicles prior to their
acceptance does not include testing them for their effectiveness
under operational conditions.

ACQUISITION PLANNING

3.3 The Bureau has a fleet of about 180 vehicles and trailers.  Most of
these assets must be capable of undertaking front line operational tasks
and be capable of being driven in urgent duty situations.  The effective
life of these assets ranges from four to 15 years.  The Bureau also has a
large fleet of other operational equipment such as defibrillators,
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resuscitator kits, chemical suits, stretchers, breathing apparatus equipment
and chainsaw kits.

3.4 The Bureau’s vehicle and equipment fleet has been purchased
over time.  In view of the variations in the effective lives of individual
types of vehicles and equipment, replacement vehicles and other assets
need to be purchased each year if the Bureau is to be able to continue to
perform its operational role.

3.5 A draft vehicle management plan was prepared by the Bureau in
late 1998 but was not progressed.   The 1999 Review of ACT Emergency
Services Bureau Fleet Management recommended the establishment of a
Fleet Acquisitions Committee to, amongst other things, prepare an annual
fleet management plan.

Audit Comments

3.6 The Bureau has no approved program to replace its operational
vehicles and major operational equipment over time.  A rolling
replacement program for the Bureau’s vehicles and other major
operational assets should be developed as a matter of priority in order for
the Bureau to be able to plan to perform its operational roles on a
continuous basis. Such a program would forecast requirements for
vehicles and operational equipment over the next 15 years.

3.7 The plan would need to have a strategic focus.  It would need to
be informed by a formal and rigorous requirements determination process
and take into account appropriate whole of government policies and
strategies including environmental policies and financial strategies and
the Bureau’s human resource strategies.  The need for such a
requirements determination process was discussed in chapter 2.

3.8 The program would schedule the replacement of operational
assets at the end of their effective lives and before the Bureau incurred
excessive costs on their maintenance or at a time that maximised returns
on their disposal. It would seek to arrange for the orderly replacement of
operational equipment at a cost that was, as far as possible, consistent
over time.

3.9 The Audit agrees with the recommendation of the Fleet
Management Review that a committee be established to prepare an
annual fleet management plan.  The Audit, however, considers that the
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membership of the committee should be at the deputy Service head level
rather than the more junior membership proposed by the Review.  Such
an arrangement would enable a more strategic focus to be undertaken in
the development of the program and would facilitate the coordination of
planning for the acquisition of all of the Bureau’s operational equipment
in the one plan.

3.10 In addition, the Audit suggests that the program should include all
operational equipment and not only vehicles as suggested by the Review.
Such an approach would be more effective in establishing the overall and
ongoing capital equipment needs of the Bureau.

Suggested Actions

3.11 Accordingly, it is suggested that the Bureau give consideration to
developing a rolling acquisition program for the replacement of its
vehicles and other major operational equipment.  Such a program should
be submitted to the Minister for endorsement on annual basis.

3.12 It is also suggested that the Bureau establish a formal acquisitions
committee at the deputy Service head level to oversight the development
and implementation of the Bureau’s acquisition program.  The committee
would present its recommendations to the Bureau’s Executive for
endorsement prior to its annual submission to the Minister.

ACQUISITION CYCLE

3.13 The acquisition of major plant and equipment6 for the four
Services is centralised within the Bureau under the overall responsibility
of the Director, Bushfire and Emergency Services on behalf of all
Services.   The Regional Support Services Section provides support to the
Director in the areas of vehicle and equipment acquisition, coordination
of vehicle and equipment specifications and vehicle and equipment
resource management.  The Section is managed by the Manager,
Regional Support who is a Fire Brigade Officer seconded to the Bureau.

3.14 The acquisition cycle for major appliances normally includes the
following broad steps:

                                                
6 Major plant and equipment includes appliances such as ambulances, fire appliances and
bushfire tankers and other items such as defibrillators, resuscitator kits, chemical suits,
stretchers, breathing apparatus equipment and chainsaw kits.
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� development of vehicle and equipment specifications;
� development of tender and contract documentation;
� approval of documentation and procurement plan;
� tendering and tender selection processes;
� a design review process where specifications are discussed,

negotiated  and refined, where appropriate, with the preferred
tenderer;

� completion of contractual arrangements;
� construction and fit out;
� inspection and testing of components during construction and fit

out; and
� final inspection and performance acceptance testing.

3.15 As each Service has differing equipment requirements and some
unique arrangements, there are minor variations in the way the acquisition
cycle is applied for purchase for each Service.  The differing aspects of
each Service’s acquisition arrangements are outlined in the following
paragraphs.

Ambulance Service

3.16 Ambulances are acquired as a result of a two phase process. Basic
Mercedes Benz Sprinter vans are purchased from Daimler Chrysler
Australia Ltd and then separately fitted out as an ambulance by a
specialist body building contractor.

3.17 Mercedes Benz intensive care sprinter vans are used by all
metropolitan ambulance services in Australia and a number of countries
in Europe.  Mercedes Benz has developed national specifications for
Australian ambulance vans in consultation with the major metropolitan
ambulance services. Mercedes Benz has formally advised the Bureau that
all ambulance services in Australia are charged the same price for
ambulance vans through individual ‘standing offer’ arrangements.

3.18 Ambulance vans are fitted out by engaging a contractor to design,
manufacture and modify the basic van to enable it to hold specialist
ambulance equipment and medications such as stretchers, defibrillators
and drugs.  Fit out also involves installing a range of equipment such as
air conditioners, fire extinguishers and lockers into the base vehicle and
the provision of appropriate electrical and lighting and warning systems.
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3.19 The Ambulance Service has progressively developed
specifications for the fit out of ambulance vans since 1994.  As part of
this process a Vehicle and Equipment Committee refine extant
specifications on each occasion an ambulance is purchased.

Bushfire and Emergency Services

3.20 Bushfire Service and Emergency Service vehicles are also
purchased as a result of a two phase process.  Cab/chassis are purchased
by the Bureau and forwarded to the body building contractor who is
responsible for building the body to the Service’s specifications.

3.21 In the case of bushfire tankers, an acquisition committee develops
individual specifications for each new vehicle.  The committee is
comprised of the Manager, Regional Support Services, the Operations
Officer, Bushfire and Emergency Services (who is also the OH&S
representative), Manager, ESB Workshop and a representative of the Fire
Controllers Group7.  During development of the specifications, input is
sought from the Fire Controllers Group as representatives of the end
users.

3.22 During the building process the Manager, Regional Support
Services and Operations Officer, Bushfire and Emergency Services visits
the manufacturers premises to inspect the work and confirm that building
is progressing in accordance with the agreed specifications.  After each
visit the Fire Controllers Group is normally briefed on progress and their
comments are sought on any suggestions for change.

Fire Brigade

3.23 Fire Brigade appliances are also purchased as a result of a two
phase process. Cab/chassis are purchased by the Bureau and forwarded to
a contractor who is responsible for building the body to the Brigade’s
specifications.  The present contract for pumpers has been awarded to a
New Zealand company. Other appliances are built in Australia.

                                                
7 The Fire Controllers Group is comprised of all personnel from volunteer and departmental
organisations who hold the position of Deputy Captain or above and those personnel who are
members of the Incident Management Team.  The main objectives of the Group are to provide
a forum to discuss any specific bushfire matter and to encourage the exchange of all bushfire
related information and to identify deficiencies in fire suppression methods such as safety,
equipment, training and techniques with a view to rectifying those problems.
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3.24 Prior to the acquisition of each specialist appliance, a special
purpose committee develops its specifications.  The committee is
comprised of the Assistant Manager, Operations, the Manager, Regional
Support Services, end users and a member from the United Firefighters
Union of Australia. As one pumper is normally acquired each year and
specifications have been fine tuned over time, an acquisition committee
for pumpers is considered unnecessary.

3.25 As pumpers are built in New Zealand, the Bureau has engaged a
New Zealand quality consultant to oversight the building process.  This
work involves monitoring work and ensuring that pumpers are
constructed fully to the Bureau’s specifications.  The consultant
undertakes several inspections of workmanship and checks incoming
materials against specifications.  He carries out two formal performance
tests during and at completion of the building process and reports the
results to the Bureau.

Audit Comments

3.26 The acquisition process outlined in this section would appear to
be a reasonable approach to acquiring the Bureau’s major operational
equipment. There are two matters, however, that require further
consideration.  These matters are discussed in the following sections of
this chapter.

3.27 The Audit reviewed a number of recent equipment purchases by
the Bureau to ascertain whether the processes described are actually being
followed.  The processes outlined in this section are generally being
followed.  In all cases, however, there was inadequate documentation
available to confirm that final pre-acceptance inspections of the vehicles
on their delivery to the Bureau had been properly undertaken.

Suggested Action

3.28 Accordingly, it is suggested that the Bureau maintain formal
records of final pre-acceptance inspections and tests of vehicles delivered
to the Bureau.  The officers undertaking such inspections should sign the
reports of their inspections.  The actual vehicle tests performed during
final pre-acceptance inspections are discussed later in this chapter.
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VEHICLE AND EQUIPMENT COMMITTEES

3.29 The Ambulance Service has a standing Vehicle and Equipment
Committee that provides advice on all proposed equipment purchases.  In
particular the Committee is tasked with reporting on strategies and
recommendations pertaining to the development, implementation and
ongoing reviews of Ambulance Service fleet and equipment.

3.30 The functions of the Vehicle and Equipment Committee include:

� constantly review operational vehicles and equipment as deployed
on operations;

� study vehicle and equipment developments in other States and
Territories which represent a ‘best practice’ approach and
examine it potential application to the Service;

� ongoing consultation with internal stakeholders; and

� reviewing vehicle and equipment policy proposals.

3.31 The membership of the Committee is:
� Operations Manager;
� occupational health and safety representative;
� Transport Workers Union representative;
� driving standards program representative;
� clinical support representative; and
� Four elected ambulance officer representatives.

3.32 Neither the Bushfire and Emergency Services or the Fire Brigade
have formal standing committees to provide advice on equipment
purchases.  In the case of the Bushfire and Emergency Services advice is
regularly sought from the Fire Controllers Group on the design of new
bushfire tankers.  In the case of the Fire Brigade informal consultation
with users occurs on an ongoing basis during the development of
specifications for new pumpers.  Special purpose committees are formed
for the acquisition of specialist vehicles.

Audit Comments

3.33 The Ambulance Service’s practice of establishing a standing
committee to provide advice on all equipment purchases would seem to
be better practice.  A standing committee with responsibility for such
matters would provide a formal focal point for the receipt and
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consideration of design and equipment suggestions and their subsequent
inclusion, where appropriate, in the design of new vehicle specifications
or equipment purchases.

3.34 There would seem to be merit in establishing standing acquisition
committees in both the Bushfire and Emergency Services and the Fire
Brigade.  Membership could be along the lines of that of the Ambulance
Service’s Vehicle and Equipment Committee and would include end
users and employee/volunteer association representatives.

Suggested Action

3.35 Accordingly, the Audit suggests that the Bureau give
consideration to establishing standing vehicle and equipment committees
for the Bushfire and Emergency Services and the Fire Brigade along the
lines of the Ambulance Service’s Vehicle and Equipment Committee.

ACCEPTANCE TESTING

3.36 Prior to acceptance into service the Manager Regional Support
Services ensures that all vehicles have been built to specifications.
Acceptance testing for all Services is undertaken in Canberra after the
manufacturer has delivered each vehicle to the Bureau.

3.37 Acceptance testing for each vehicle takes about one day and
includes a practical inspection of the vehicle and performance testing of
all sub-systems to ensure that they operate effectively.  Acceptance
testing also includes road tests and detailed checking of the vehicle to
ensure that they have been built and finished in accordance with the
specifications contained in the contract.

Audit Comments

3.38 Pre-acceptance testing of Bureau vehicles prior to their
acceptance does not include testing them for their effectiveness under
operational conditions.  Such testing would include driving and operating
in a range of difficult urban situations for ambulances and fire appliances
and off road testing in operational environments for bushfire vehicles.

3.39 Such testing would be particularly important where the first of a
series of vehicles is being acquired. It would also be important where
vehicles are being acquired for the first time in accordance with
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significant variations to extant specifications or where a manufacturer
plans to source major sub-components from another manufacturer or
plant.

Suggested Action

3.40 Accordingly, it is suggested that the Bureau give consideration to
field testing new equipment under operational conditions prior to their
acceptance into service. Where practicable, such testing should be
undertaken adjacent to contractors premises and before such equipment is
delivered to the Bureau.

CONCLUSION

3.41 Effective acquisition processes are essential for the Bureau if it is
to maintain an functional emergency response capability.  The audit
found, however, that while the Bureau’s acquisition processes are
generally sound, it does not have an approved rolling replacement
program to replace its major assets over time.   Such a program to replace
the Bureau’s vehicles and other major operational assets should be
developed as a matter of priority.  The program would forecast
requirements for vehicles and operational equipment over a 15 year
period and would need to be informed by a formal and rigorous
requirements determination process.
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4 ACQUISITION FUNDING

INTRODUCTION

4.1 In the previous chapter the Audit found that the Bureau has no
formal approved plan to replace its operational vehicles and major
operational equipment over time.  Even if the Bureau had such a plan its
effectiveness would be contingent on the availability of adequate funds to
ensure that the plan could be implemented.

4.2 Irrespective of the existence of an adequate plan, the provision of
an assured stream of funding through annual budgetary processes or
otherwise to acquire replacement or new operational equipment is
essential to the effective operations of the Bureau.  Accordingly, this
chapter examines arrangements for the funding of the Bureau’s
operational equipment and related matters.

4.3 Major plant and equipment funding was devolved from the
Treasury to the Department of Justice and Community Safety in 1995-96.
At that time the then Emergency Management Group was allocated
recurrent funding of $0.6m per annum for the purchase of plant and
equipment.  The Bureau has advised that at that time the estimated
replacement cost for vehicles and equipment for 1995-96 and the out
years was significantly higher than the amount devolved.

4.4 By 1999 the Bureau’s plant and equipment allocation had not
been significantly increased and as a result of these pressures, a
consultant was engaged to review the Bureau’s fleet management. This
chapter commences by examining the review of fleet management and
then proceeds to examine the adequacy of current funding and a number
of related issues.

4.5 Specifically this chapter addresses:
� the review of fleet management;
� current funding for the purchase of operational vehicles;
� responsibility for managing the Bureau’s capital equipment

budget; and
� funding to enable the conduct of minor trials and evaluation.
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SIGNIFICANT FINDINGS

� A consultant’s review of fleet management, which was accepted
by the Department, appears to be deficient and unbalanced and
good public administration would not be well served by placing
any reliance on its principal findings and recommendations.

� The Review’s findings, recommendations and cost benefit
analysis were not independently examined by any technically
competent agency, such as the Department of Treasury, prior to
being submitted to the Minister for decision.

� No independent departmental advice was provided to the
Minister on the Bureau’s recommendation to accept the
findings of the Review.

� Current annual funding for the replacement of the Bureau’s
fleet of ambulances, fire appliances and other operational
vehicles is considerably less than that necessary to replace the
Bureau’s existing fleet over its useful life.

� Funds made available to the Bureau for the purchase of major
plant and equipment are not specified in the budget documents
and Departmental arrangements for managing those funds are
unsatisfactory and inefficient.

� No funding is provided to enable the Bureau to undertake any
research, trials or evaluation of operational equipment prior to
their acquisition.

REVIEW OF FLEET MANAGEMENT

Background

4.6 In 1999 the Bureau’s plant and equipment allocation was
increased to $0.895m, however, at that time it estimated that the
replacement of its fleet would cost about $1.5m per annum.  This shortfall
necessitated a reduction in the number of replacement vehicle purchased.
This in turn resulted in the life of many operational and support vehicles
being extended and as a result maintenance costs increased.

4.7 At the time, the Bureau was concerned that due to increased usage
arising from an increase in the number of incidents the planned extended
life of some vehicles may not be achieved.  It was also concerned that
there was insufficient funds to support the purchase of a number of
operational support units, such as the breathing apparatus support vehicle.
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4.8 As a result a consultant was engaged to review the Bureau’s fleet
management. Fleet management is the management process of planning,
organising and controlling the provision of vehicles to satisfy a
customer’s operational requirements.  It includes assistance with the
technical identification of user requirements, procurement, asset
management, performance and financial reporting, vehicle maintenance,
fuel management, roadside emergency service and all resale and
replacement requirements.

4.9 It should be noted that fleet management does not include
determining user requirements.  While part of the fleet management
function is providing technical assistance in identifying user
requirements, this function would remain with the Bureau in this case.

Terms of Reference

4.10 The terms of reference for the Review were to:

� review the current fleet against operational requirements;
� analyse the options of owning or leasing fleet capabilities;
� compare fleet management options and recommend a preferred

option;
� review fleet management processes and support systems and

suggest any improvements considered necessary; and
� develop a fleet replacement management plan for a 15 year period

4.11 When the Chief Executive advised the then Minister of the
Review, he stated that it was important in view of the financial
significance of the associated investment.  In addition, the Chief
Executive stated that the Review would provide an expert appraisal of
future fleet management and needs.

Review Outcomes

4.12 The Review determined that the Bureau could not sustain its
operational vehicle fleet under the present management and funding
arrangements over a 15 year replacement period without substantial
budget supplementation.  In addition, resale and replacement practices
were found inconsistent with current market practices and forces,
resulting in a maintenance intensive and aging fleet that may not be able
to sustain the Bureau’s future operational requirements.  The outcome
was a series of recommendations for revised fleet management
arrangements and a proposed vehicle leasing program that it was
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considered should enable the Bureau to self-sustain and maintain its
vehicle fleet within current budget guidance.

4.13 As part of its processes the Review conducted an extensive cost
benefit analysis highlighting several strategies available to the Bureau to
reduce costs.  Of the options reviewed the principle recommendations of
the Review were:
� the full outsourcing of the management of both leased and owned

vehicles and vehicle maintenance;
� the leasing of all Ambulance and Fire Brigade vehicles and those

Bushfire and Emergency Services vehicles with medium or high
usage rates (Bushfire and Emergency Service vehicles with very
low usage rates and kilometres would be retained as fully owned
assets); and

� that all Ambulance Service and Bushfire and Emergency Services
vehicles and the Fire Brigade’s Bronto mobile aerial pumper
vehicle be modularised with their cab/chassis being replaced more
frequently than their specially built bodies.

4.14 The review considered that the recommended package would
result in significant savings of around $14 million or 42% on current
operations over a 15 year replacement period.  Minor, if any, budget
supplementation would be required, with improved fleet management and
sustainment of the fleet as the defined outcome.

4.15 The Review noted that ‘whilst ESB customer confidence in this
approach is assessed to be low, it is considered that a properly conducted
market testing activity will provide sound evidence on the capability of
the commercial sector to meet all ESB requirements.

Consideration of the Review

4.16 The Bureau submitted the results of the Review to the then
Minister for endorsement in June 2001.  By the time the change of
Government occurred in October 2001 the Minister had not
communicated a decision on the matter.  The Audit understands that the
Review remains under consideration in the Department.
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Audit Comments

4.17 The Audit has considered the report of the review in some detail
and concludes that it is deficient in a number of respects.  In addition,
handling of the report after it was presented to the Bureau appears to be
less than adequate.  These matters are discussed in the following
paragraphs.

Deficiencies in the Review

4.18 The Review stated that the core business of the Bureau is the
provision of effective emergency services.  It then stated that ‘in this
review, fleet management is not considered core business, and therefore
all options for the provision of fleet management support to the Bureau
have been considered’.   On that basis the Review progressed to include
outsourcing of operational vehicles, their maintenance and fleet
management planning as viable options.

4.19 The assertion that fleet management is not core business is not
explained or justified in the Review.   In addition, the report of the
Review contains no analysis about whether individual components of the
fleet management function are, or are not, core business.  The Audit is
concerned that such a fundamental determinant of the possible options for
providing fleet management was not addressed by the Review.

4.20 In the absence of any argumentation supporting the assertion that
fleet management is not core business, the Audit is unable to support it.
Indeed, most aspects of the fleet management function would seem to be
so integral to the performance of the roles of each of the emergency
services that it may well be considered to be core business on any
reasonable analysis of the matter.

4.21 As indicated above, the Review’s first term of reference was to
‘review the current fleet against operational requirements’.  That is the
Review was expected to establish the quantum and type of vehicles that
would be necessary to enable the Bureau to effectively perform its roles.
This objective of the review was specifically identified by the Chief
Executive in his annotation on the Bureau’s minute to the Minister
referred to above.  Without first establishing the specific needs of each of
the Services for the numbers and types of operational vehicles necessary
to discharge their operational responsibilities it would be difficult to
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undertake an effective cost benefit analysis of options for sustaining the
required fleet.

4.22 The Review’s executive summary and major findings section does
not comment on this term of reference.    Chapter 5 of the report of the
Review, however, comments on current service vehicle operations.  It
lists the types of vehicles in each Service’s fleet, lists operational
imperatives in respect of each Service and concludes that there is ‘no
apparent reason to significantly vary’ each Service’s fleet.

4.23 No supporting reasoning for these conclusions are included in the
report.  By way of comparison more than 150 pages of material is
included to support the preferred outsourcing option.  The lists of
operational imperatives for each Service and fleet composition appear
inadequate.  In this regard the Audit notes that:

� the list of operational imperatives for the Bushfire and Emergency
Services does not include the Government’s performance measure
that requires bushfires to be contained within one and five
hectares for the 50th and 90th percentiles of bushfires respectively;

� more than half of all ‘operational imperatives’ listed do not appear
to be operational imperatives (for example ‘cabs could be painted
white to reduce cost’); and

� some operational imperatives are too imprecise to be used in
determining vehicle requirements (for example ‘trailer
configurations to be maintained and replaced on an economic life
basis’).

4.24 On the basis of the foregoing, the Audit concludes that the
Review’s consideration of its first term of reference, which established
the parameters for all of its subsequent work, was rudimentary at best.
No reliance should be placed on that aspect of the Review’s work.

4.25 Overall the Audit considers that the report of the Review appears
to be deficient and unbalanced.  Key determinants, such as forming views
on whether fleet management, or one or more components thereof, is one
of the Bureau’s core functions and determining the optimal size of each
Service’s fleet to perform its roles appears to have been treated scantily or
not at all.   These matters should have been comprehensively considered
and concluded first.  It is only then that the Review’s other terms of
reference could be addressed in any substantive way.
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4.26 As a result, the Audit considers that good public administration
would not be well served by placing any reliance on the Review’s
principal findings and recommendations.  The Review should be
permanently put to one side.

Suggested Action

4.27 Accordingly, it is suggested that the Review of ACT Emergency
Services Bureau Fleet Management not be considered further.

Advice to the Minister and Chief Executive

4.28 The Review’s findings, recommendations and cost benefit
analysis were not independently examined by any technically competent
agency, such as the Department of Treasury, prior to the Bureau
submitting them to the Chief Executive or Minister for decision.  The fact
that the recommendations arising from the Review may appear to present
an attractive means of alleviating budgetary pressures on the Department
is not an adequate ground for not reviewing such analyses.

4.29 In addition, no independent departmental advice on the Bureau’s
recommendations was provided to the Chief Executive or Minister. In
view of the financial significance of the associated investment and the
overall significance of the matters under review for public policy, the
Audit finds these omissions of concern.

4.30 The Department’s Annual Report indicates that the Bureau is an
operating agency.  That document indicates that the Bureau is responsible
for providing an effective emergency management service to the
Territory.  In doing so, the Bureau oversights the Territory’s four
emergency services.  That is the Bureau is essentially an operational
agency responsible for program delivery.

4.31 There is, however, no independent source of administrative
management and policy advice for the Chief Executive or Minister on
emergency matters within the Department.  The Audit suggests that the
absence of such a function gives rise to fundamental risks in the quality of
advice on proposals submitted for consideration by the Chief Executive
and the Minister.  Indeed it is suggested that the deficiencies identified in
the Review’s methodology may have stood a better chance of being
identified if such a detached source of advice had been available to the
Chief Executive and Minister.
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4.32 The Audit considers that it is not possible for a busy Chief
Executive or Minister to give in depth consideration to many of the
complex matters that come before them for decision.  They need to be
supported by appropriately skilled and experienced departmental staff.
These matters were addressed in some detail in the Auditor-General’s
report on Enhancing Professionalism and Accountability. 8

4.33 In a recent discussion paper the Department of Treasury
commented on the importance of separating out policy advisory functions
from program delivery9.  In that paper the Department stated that:

Whilst public sector policy advice does not only come from
departments, agencies should not act as the integrated policy
adviser, regulator, purchaser of services and performance
assessor of an activity.  To do so blurs the lines of responsibility
and creates conflicts of interest.  Clear delineation between policy
advice, program delivery and service delivery activities is highly
desirable.

4.34 As a result, the Audit considers that good public policy would be
served by unambiguously separating out operational and policy functions
relating to the provision of emergency services.  That is, the Audit
considers that the Bureau should be responsible for providing effective
emergency management services and oversighting the operation of the
emergency services.  As necessary, the Bureau would provide operational
advice to the Chief Executive and Minister on these matters.

4.35 In addition, a small element in the Department would be made
responsible for providing policy advice on proposals emanating from the
Bureau.  Such an element would be responsible for assessing whether
proposals took account of strategic and whole of government issues, was
rigorously prepared and proposals were supported by thorough analysis.
All assumptions made by the operating agency would be thoroughly
tested.  Where necessary expert advice would be obtained from
appropriate agencies, such as the Department of Treasury in the case of
cost benefit analyses.

                                                
8 Auditor-General Report No. 2 of 2001, Enhancing Professionalism and Accountability.  See
especially Chapter 2, Professionalism and Competence of Executives and Chapter 4
Economic and Financial Advice.

9 Department of Treasury, September 2002, Discussion Paper – Guiding Principles for
Reviewing Statutory Authorities or Similar Entities, p2.
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4.36 The audit acknowledges that there are resource implications
involved in addressing these shortcomings.  To be overly concerned with
such matters, however, is to take too short a view of the matter.  The
longer term implications for the Territory, the government of the day and
the agencies concerned of poor decisions are potentially much more
costly than the short term cost of employing appropriate staff that are able
to prepare comprehensive and well balanced advice for the Chief
Executive and Minister.

Suggested Action

4.37 Accordingly, it is suggested that the Department give
consideration to establishing a small appropriately staffed element in the
Department that would be responsible for providing policy advice to the
Chief Executive and Minister on all matters relating to the provision of
emergency services.  The adequacy of current arrangements for the
management and oversight of the emergency services is discussed further
in Chapter 8.

FUNDING FOR VEHICLE ROLLING REPLACEMENT
PROGRAM

4.38 Earlier in this chapter the Audit noted that in 1999 the Bureau was
provided with $0.895m to contribute to its operational vehicle rolling
replacement program.  Since that year the same amount has been made
available each year for the same purpose.

4.39 The Department informed the Audit that the Bureau receives that
amount of recurrent funding each year to nominally replace a package of
two ambulances, one bushfire tanker, two light bushfire vehicles, one fire
brigade pumper and related operational plant and equipment each year.
No recurring provision is made, however, for the replacement of other
major items of capital equipment such as the Bronto aerial platform, the
communications vehicle, the hazardous materials vehicle or the breathing
apparatus support vehicle.    When it is necessary to replace these assets
either the recurrent funding is used or a separate funding allocation is
requested through the budget processes.

4.40 In 1999 the Bureau submitted a proposal for increased funding in
the 1999-2000 budget to enable it to provide for a more comprehensive
vehicle replacement program.  That proposal was unsuccessful as have
proposals submitted in subsequent years.
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Audit Comments

4.41 In order to better understand the implications of this apparent
shortfall in funding for the replacement of the Bureau’s vehicle fleet, the
Audit sought to estimate the full annual cost of replacing the fleet.   In
doing so the Audit noted that a significant part of the vehicle fleet is
comprised of vehicle cabs and chassis that are sourced overseas.  The
relative cost of these components would be expected to have increased
over time commensurate with falls in the value of the Australian dollar.

4.42 As part of the Audit’s cost estimation processes, the Bureau
provided the Audit with the insurance values of the major operational
vehicles required to be replaced each year as an indication of their
replacement cost. These costs are detailed in Table 4.1

Table 4.1 – Cost of Replacing and Fitting Out Major Operational
Assets Per Annum

Type of Vehicle Units
Purchased

Unit Cost

$m

Total Cost

$m

Ambulance and fit out 2 $0.175 $0.350

Bushfire Tanker and fit out 1 $0.228 $0.228

Light Bushfire Vehicles and fit out 2 $0.059 $0.118

Fire Brigade Pumper and fit out 1 $0.520 $0.520

Total $1.216

4.43 The table shows that the current cost of replacing those vehicles
included in the Department’s annual replacement package would actually
be about $1.216m.  This compares with recurrent funding of $0.895m to
purchase the same items.  That is, there is an annual shortfall of $0.321m
for the replacement of the nominated package of six vehicles.   The
current level of funding is clearly insufficient to replace the nominated
package of vehicles.  In addition, as indicated above, the current level of
recurrent funding does not include the cost of replacing specialist vehicles
such as the Bronto aerial platform, the communications vehicle, the
hazardous materials vehicle or the breathing apparatus support vehicle.

4.44 The Bureau also provided the Audit with estimated costs of
replacing selected specialist vehicles.  These estimates are detailed in
Table 4.2.
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Table 4.2 – Estimated Cost Replacing Selected Specialist Vehicles

Item Total Cost

$m

Bronto Aerial Platform 1.350

Communications vehicle 0.450

Emergency Support Vehicle 0.400

Hazardous Materials Vehicle 0.350

Breathing Apparatus Support Vehicle 0.315

Canteen Vehicle 0.150

4.45 The Table shows that the cost of these specialist vehicles ranges
from $1.350m to $0.150m each.  Unless special purpose funding is
provided, the purchase of any one of these vehicles in any one year would
result in a serious distortion to the planned replacement of the package of
six vehicles included in the current level of current annual funding for
one or more years.

4.46 On the basis of the foregoing the Audit asked the Bureau to
estimate the current cost of replacing its entire fleet of operational
vehicles and trailers.  As a result, the Bureau advised the Audit that the
estimated cost to acquire and fit out the entire fleet of its major
operational vehicles would be about $27m.  As the average useful life of
most operational vehicles is 15 years and the average useful life of
ambulances is four years the annual cost of replacing the current fleet
could be about $2.2 m.  This represents an annual shortfall in current
funding of about $1.3m.

4.47 These findings are supported by the findings of two recent
consultancy reports.  The Review of ACT Emergency Services Bureau
Fleet Management, reviewed earlier in this chapter, found that the Bureau
could not sustain its operational vehicle fleet over the 15 year cycle
without substantial budget supplementation.   In addition, the more recent
review by Insight Business Solutions Pty Ltd found that:

there has been no increase in funding for new trucks for some
years yet the cost of replacement vehicles has increased
significantly.  New trucks are fitted with equipment taken from old
trucks, some of which have been fitted with equipment that is 20
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years old.  While this equipment is serviceable it is not state of the
art.  Once a fleet replacement policy is agreed with JACS to
determine the redundancy factor, a ‘rolling replacement
program’ for fire units should be put in place to ensure sufficient
funding is provided to maintain a reliable vehicle fleet10.

4.48 As a result of annual shortfalls in the replacement of vehicles that
has existed for some time now, the useful life of a number of operational
vehicles is being extended.  The most immediate effect of this situation is
that ongoing maintenance costs could be expected to increase.   The long-
term effect of this situation is a reduced and aging fleet that may not fully
meet the future operational requirements of the Bureau.  In addition it
could have safety implications for those staff members and volunteers
who are expected to operate the Bureau’s vehicles and equipment on a
regular basis.

4.49 It should be noted, however, that the cost estimates made in this
section are based on an assumption that it is necessary to precisely
replace the Bureau’s existing fleet of operational vehicles.  In chapter 2
the Audit found that it is not possible to adequately determine the
Bureau’s equipment requirements from extant guidance.  Accordingly,
the Audit has suggested that the Bureau should prepare a strategic plan
that would include a comprehensive statement of the outputs to be
delivered by it.  Such a plan would be informed by a rigorous and formal
analysis of all relevant factors, including an assessment of the risks to the
Territory from all relevant emergency incidents.

4.50 The plan would include adequate performance measures that
could be used to inform the standard at which the outputs are to be
provided.  This information could then be used to determine the Bureau’s
equipment needs.  On the basis of an assessment of the Bureau’s
equipment needs, it would then be possible to estimate the Bureau’s
annual funding requirements for its operational vehicles and other major
equipment.

                                                
10 Insight Business Solutions Pty Ltd, August 2002, ACT Emergency Services Bureau –
Report of Consultancy Project Budget Analysis and review of Budget Management
Arrangements, p 20.
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RESPONSIBILITY FOR MANAGING THE BUREAU’S MAJOR
EQUIPMENT BUDGET

4.51 As indicated in the previous section of this chapter, the
Department makes funds available to the Bureau each year to enable it to
acquire major plant and equipment, including motor vehicles such as
ambulances and fire appliances.  Such funds are provided to the Bureau
through the budgetary processes as part of its payment for its outputs.

4.52 In 1998-99 the Bureau was advised that this amount was $1.2m.
The Bureau was advised at that time that $0.895m was being made
available for the purchase of motor vehicles and $0.305m for the
purchase of other major plant and equipment.  The Bureau has not been
advised since then of any variations to the quantum of funds made
available to it for the purchase of major plant and equipment.  As a result
the Bureau understands that each year since then it has received an annual
allocation of a total $1.2m for these purposes.

4.53 The Department and the Bureau share responsibility for managing
and monitoring expenditure of the funds made available for the purchase
of the Bureau’s major plant and equipment.  Individual transactions to
record expenditure and the acquisition of assets are recorded on the whole
of government Oracle financial system.

4.54 The Bureau’s role in the management of its expenditure on major
plant and equipment is to approve major plant and equipment purchases,
pay accounts on receipt of invoices from suppliers, record acquisitions in
the Department’s asset purchase clearing account and forward the
invoices and associated documentation to the Department.  On receipt of
invoices and associated documentation, the Department reconciles them
to the clearing account and transfers individual items in the clearing
account to one of the Departmental asset accounts.

4.55 As the Oracle financial system is currently configured, the Bureau
is unable to monitor progress on the expenditure of funds on major plant
and equipment.  It is not able to view the accounts’ balances at any time
to ascertain funds remaining available for use.  As a result the Bureau
maintains an independent spreadsheet of what it understands to be the
balances remaining for expenditure in each of its plant and equipment
accounts.  In order to ensure that it is not overspending, the Bureau seeks
confirmation of the funds available for expenditure on each of its
accounts from the Department on an as required basis.
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Audit Comments

4.56 Departmental arrangements for the management of funds made
available to the Bureau for the acquisition of major plant and equipment
are unsatisfactory.

4.57 The Bureau is not formally aware of the precise extent of funding
provided to it each year for the acquisition of plant and equipment or the
split between vehicles and other items, if any.  In addition, the Bureau
does not fully manage its own plant and equipment budget and the Oracle
financial system appears to have limited value as a management tool for
the Bureau.  These concerns are discussed below.

4.58 The Bureau understands that it is allocated a total of $1.2m each
year for the purchase of major plant and equipment.  This amount is not
specified in the budget papers.

4.59 The arrangement whereby responsibility for managing the
Bureau’s relatively small plant and equipment budget is shared between
the Department and the Bureau appears to be inefficient.  It would seem
to the Audit that if funds have been made available to the Bureau for a
specific purpose then the Bureau should have full responsibility for
managing those accounts.

4.60 Furthermore, the lack of ready access to Oracle accounts
information is a hindrance to the Bureau’s day-to-day operations, as it
does not have access to information that would enable it to effectively
monitor expenditure from the account.  The fact that the Bureau
maintains a separate spreadsheet to keep track of its expenditures on plant
and equipment would also appear to be inefficient.  The Bureau should
have full access to all financial data pertaining to its plant and equipment
budget, including the balance of unspent funds.

Suggested Action

4.61 Accordingly, it is suggested that the Department devolve to the
Bureau full responsibility for managing those funds made available to it
for the acquisition of its major plant and equipment, including motor
vehicles and that the Bureau be provided with all necessary access to the
Oracle financial system for this purpose.
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TRIALS AND EVALUATION FUNDING

4.62 No funding is provided to enable the Bureau to undertake any
research, trials or evaluation of operational equipments prior to their
acquisition.

4.63 The Audit was advised that at present the Bureau relies on
obtaining reports of evaluations and field testing undertaken by the
emergency services in other jurisdictions to inform itself of the suitability
of operational equipment offered by manufacturers.  On occasions where
it is considered essential to field test operational equipment prior to its
acquisition, the Bureau attempts to borrow it from manufacturers for
limited periods to enable it to test manufacturers assertions and assess its
overall suitability prior to submitting purchase orders.

Audit Comments

4.64 The Bureau is a small emergency service organisation by national
standards and as a result has little capacity, in the normal course of
events, to undertake large scale ab initio research and testing of
equipment and related products.  On appropriate occasions, however, it
may be desirable for the Bureau to purchase individual items of
equipment in order to assess manufacturers assertions under operational
conditions and to test their suitability to the ACT environment.  In
addition, on appropriate occasions it may be desirable to visit interstate
emergency services and trade shows to discuss new equipments under
development and on offer.  The field testing of operational equipment
under consideration for acquisition would be particularly appropriate
where bulk orders of particular items of equipment are being
contemplated.

4.65 The Audit was advised by the Bureau that field testing of a range
of replacement equipment such as cardiac monitors, pumps, hose nozzles
and hydraulic rescue equipment (jaws of life) would contribute to better
and more effective decision making on the acquisition of operational
equipment. The Audit agrees with this approach, as it could be expected
to be cost effective. In particular, it would help determine the precise
capability, usefulness and quantities required of individual equipments
under consideration for acquisition.
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Suggested Action

4.66 Accordingly, it is suggested that a modest level of annual funding
be provided to specifically enable the Bureau to research, trial and
evaluate the suitability of minor equipment that it is considering acquiring
for operational use.

CONCLUSION

4.67 In the previous chapter the Audit found that the Bureau has no
formal approved program to replace its operational vehicles and major
operational equipment over time.  Even if the Bureau had such a program
its effectiveness would be contingent on the availability of adequate funds
to ensure that the program could be implemented.  In this chapter the
Audit found that current annual funding for the replacement of the
Bureau’s current operational fleet is considerably less than that necessary
to replace it over time.  Attempts to date to arrange for adequate funding
levels have been ineffective.

4.68 The cost estimates made in this chapter are based on an
assumption that it is necessary to replace the Bureau’s existing fleet of
operational vehicles.  In chapter 2, however, the Audit found that it is not
possible to adequately determine the Bureau’s equipment requirements
from extant guidance.  Accordingly, the Audit has suggested that the
Bureau should prepare a strategic plan to overcome this deficiency.  Such
a plan would be informed by a rigorous and formal analysis of all relevant
factors, including an assessment of the risks to the Territory from all
relevant emergency incidents.

4.69 These matters should then be the subject of detailed consideration
by Government in a whole of government context. If it is not possible to
fund the outputs required of the Bureau, then the Bureau’s required
outputs should be revised to match available funds.



EMERGENCY SERVICES

71

5 BURNOVER PROTECTION

INTRODUCTION

5.1 A burnover is a situation that occurs when bushfire fighters and
their vehicle become trapped and overrun by wildfire.  The principal
cause of burnovers within Australia has been a sudden and unexpected
change in fire behaviour leaving fire crews unable to escape the
encroaching flames.

5.2 Excluding natural death, such as heart attacks, the majority of
bushfire fighter deaths in Australian bushfires have occurred when fire
tankers have been overrun by fire.  Entrapment in wildfire can have tragic
consequences – as was the case in the Linton Fire in December 1998
when five firefighters died whilst their tanker was involved in and
subsequently destroyed during a burnover. In addition to the Linton fires,
a further 25 firefighters have perished in numerous burnover incidents. 11

5.3 Since 1980, two ACT Bushfire vehicles have been destroyed
during bushfire operations, although no bushfire fighters were in the
vehicles at the time.  ‘Near misses12’ occur, however, on a not infrequent
basis in the Territory.  For example, three bushfire tankers were involved
in ‘near misses’ during the Christmas 2001 bushfires.  These ‘near
misses’ could have resulted in firefighters being caught in a burnover.13

5.4 Bushfire Service practice on burnovers is that bushfire fighters
should not put themselves in a situation where a burnover is likely to
occur.  If, however, a situation arises where firefighters are exposed to a
potential burnover, they should evacuate the area as soon as possible.
Where it is not possible to evacuate the area, the Service’s practice
requires bushfire fighters to position their vehicle in the most secure
immediate area relative to the approaching wildfire, where possible, and

                                                
11 Paix, BR,  opt cit, p 1.

12 A near miss is a condition in which a bushfire tanker and its crew find themselves in a
dangerous situation on a fire ground arising from a sudden and unexpected change in fire
behaviour but are able to escape without the vehicle or crew being actually involved in a
burnover.

13 ACT Forests, Presentation for Government Land Management Agencies pre-fire season
refresher training, November 2002.
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take refuge in their vehicle’s dual cabin.  Bushfire tankers are crewed by
up to six bushfire fighters.

5.5 When bushfire fighters take refuge in their vehicle cabin in a
burnover, they are required to wear all of their personal protective
equipment, comprising overalls, helmet, facemask, goggles, boots and
gloves.  They should wind up the vehicles windows.  They should then
advise the Bureau of their situation by radio, activate their vehicle’s water
spray protection system, if fitted, and draw the reflective blinds on the
vehicles windows, if fitted. Finally bushfire fighters are required to
position themselves below the level of the cabin windows and as close to
the floor of the cabin as possible, cover themselves with the vehicle’s
woollen fire blankets and wait for the wildfire to pass.

5.6 Research has garnered that there are two significant contributors
to the cause of death during burnovers.  The first can be attributed to
radiant heat and direct flame, which results in temperatures and
conditions in which fire fighters may be unable to survive for anything
other than the shortest periods of time.  The second of these can be
attributed to the release of toxic gases from melting and burning vinyl,
plastics and rubber used in fire fighting vehicles.  The gasses released by
these processes are referred to as out-gassing.

5.7 This chapter specifically addresses:

� heat effects from burnovers;
� the out-gassing effect from burnovers;
� the Bushfire Service’s risk assessment of the risks associated with

burnovers;
� steps taken to implement those risks;
� occupational health and safety implications;
� applicability of the Occupational Health and Safety Act to

volunteers; and
� a possible way ahead.

SIGNIFICANT FINDINGS

� Bushfire tanker spray protection systems are not considered to
be effective during burnovers.

� The Bureau has no formal internal research capability and no
system whereby it is formally able to monitor, on a timely basis,
emerging technical developments on burnover protection in
Australia and overseas.
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� Overseas experiments have found that when the outside doors of
a tanker cabin were exposed to high levels of radiant heat the
plastics and sound deadening materials in the door and
dashboard began to melt and out-gas.

� Five of the six gasses measured during the experiments
exceeded the accepted maximum safe levels of concentration
during intense burnovers.

� The Bureau has devoted insufficient effort to investigating the
practicability of eliminating or minimising the adverse effects of
burnovers on bushfire fighters.

� It is possible that unless the Bureau comprehensively
investigates the practicability of making bushfire tankers safer
during burnovers the Territory may not be meeting its
obligations under the Occupational Health and Safety Act to
take all reasonably practicable steps to ensure the health and
safety of its employees and others.

� The Minister for Industrial Relations has not declared volunteer
members of the Bushfire Service or casual volunteers to be
taken as employees for the purposes of the Act.   

HEAT EFFECTS FROM BURNOVERS

5.8 When bushfire vehicles are overrun by wild fire they are
vulnerable in a number of important respects.  Depending on the intensity
and duration of the fire, the interior of the cabin may over heat and the
interior trim may out-gas and ignite, the vehicles tyres, hoses and plastic
fittings, such as door handles, may melt and out-gas, air brake lines, fuel
sediment bowls, vehicle batteries and air intakes may be burnt and/or
shattered during burnovers.  In extreme temperatures, windows may
shatter, vehicle panels and light fittings may melt and fuel drums may
explode.

5.9 Vehicle cabins provide bushfire fighters with some protection
from radiant heat during burnovers.  This protection, however, may be
reduced due to the transmission of heat through the cabin’s windows and
door skins.  Australian studies conducted in 1972 showed 50 percent of
the radiant heat incident on a closed car window was transmitted through
to the interior of the vehicle14.

                                                
14 Paix, BR, opt cit, p 3.
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5.10 During burnovers the radiant heat loads in vehicle cabins may
cause sufficient strain on firefighters’ bodily cooling systems to cause
heart failure within two minutes.  In addition, the unbearable pain caused
by the heat on a fire fighter’s skin may cause him or her to panic and
attempt to leave the relative safety of the vehicle cabin.

5.11 The Victorian Country Fire Association (CFA) conducted a case
study of the 1998 Linton Fire in which five firefighters died.  The CFA
case study indicated that a review was needed to assess the
appropriateness of survival engineering on tankers15.   As a result the
CFA has undertaken a number of programs to reduce the risk to fire
fighters of being involved in burnovers.  One program was aimed at
improving the safety and survival features of tankers to protect fire
fighters.  A key objective was to provide an environment that would
reduce the temperature of vehicles caught in burnovers, and thus provide
a survivable environment for firefighters.

5.12 One key method used to protect tankers during burnovers is to fit
them with water spray systems that would be activated during a burnover.
It would aim to minimise the increase in temperature that occurs when
tankers are overrun by fire.  Currently, however, spray systems are not
considered to be effective during burnovers for three main reasons.

5.13 Firstly, because of the inaccurate coverage of the spray under fire
wind conditions, the spray does not necessarily protect windows and door
trim from excessive radiant heat.  Secondly, in order for the water pump
to continue operating, it needs to retain power.  This cannot be guaranteed
during burnovers because of the unpredictable effect bushfire conditions
can have on electrical appliances.  Thirdly, as burnover situations can
arise with little or no warning, there is a need to have the water pump
starter located in an area that is easily accessible from the interior of the
cabin.  This is not a feature of older vehicles.

5.14 As a result, the CFA, the NSW Rural Fire Service and the
Commonwealth Scientific and Industrial Research Organisation (CSIRO)
undertook a collaborative project designed to improve the effectiveness of
overhead spray systems used in bushfire tankers.  Improved spray
systems would be expected to enhance survivability overall by reducing
the temperature in tankers during burnovers.

                                                
15 CFA case study, Reducing the risk of entrapment in wildfires, p.11
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5.15 The NSW Rural Fire Service announced the preliminary results of
the project in December 200216.  At that time the Rural Fire Service
indicated that a new fire tanker protection system had been developed to
help fire fighters survive after being caught in a burnover.  The system
consists of a central water supply system and radiation shields.

5.16 The water supply system accurately sprays fine jets of water onto
a tanker’s windows and tyres.  Radiation shields are fitted to a tanker’s
windows to reduce heat transfer to the interior of the cabin.  The Rural
Fire Service announcement stated that the system successfully prevents
the glass breaking and lowers temperatures inside the cabin sufficiently
for the fire crew to survive the extreme heat generated when a fire tanker
is overrun by flames.

Audit Comments

5.17 The Bureau has no formal internal research capability.  In
addition, it has no system whereby it is able to formally monitor, on a
timely basis, emerging technical developments in both Australia and
overseas.  Relevant Bureau staff attend a range of specialist annual
technical meetings to exchange information and discuss emerging issues.
This may not be enough, however, to keep abreast of developments in
highly specialist fields that are subject to frequent scientific and
technological advancements.

5.18 The Audit acknowledges that the small size of the Bureau makes
it impracticable for it to undertake substantial ab initio research in its own
right.  There would seem to be a case, however, for the Bureau to
establish arrangements to monitor relevant research and technical
developments being undertaken across all emergency service areas and to
arrange to receive copies of the reports of work done on a timely basis.
This could possibly be achieved by either establishing a research position
on the Bureau’s staff or by establishing a research cell staffed by suitably
qualified and experienced volunteers.

5.19 There would seem to be potential benefits to the Service of the
RFS/CFA/CSIRO project to improve overhead spray protection systems.
The Bureau should closely monitor these developments with a view to
incorporating them into its bushfire tankers, if reasonably practicable.

                                                
16 NSW Rural Fire Service, 3 Dec 02, Media Release, New Survival System for Australia’s
Fire Fighters.
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5.20 There is also a concern about those firefighters who may be
working away from their tanker and are not able to reach the relative
safety of their tanker’s cabin during a burnover.  In addition, in some
circumstances the cabin of a bushfire tanker may not be sufficiently large
enough to enable all firefighters to take adequate refuge in it during a
burnover.

5.21 The Audit understands that a safety mechanism available to meet
such circumstances is to build a crew haven on the rear of the vehicle.  A
crew haven is a purpose built metal structure with fibreglass cladding
built with the intention to provide both radiant heat and direct flame
protection for a small number of firefighters.

5.22 The Audit also understands that free standing crew havens have
also been developed.  They consist of stainless steel fire shelter panels,
which can be positioned and fastened within seconds to form a type of
tent to protect fire fighters.  This type of crew haven provides some
protection from both radiant heat and direct flame.  The Audit was
advised that the Service has not undertaken any research into these forms
of protection from burnovers.  It would seem to the Audit that research
into the safety mechanisms that might be available for fire fighters, that
are caught in a burnover but are not able to reach the shelter of their
tanker’s cabin, might be an appropriate subject for further examination by
the Service.

5.23 The potential effects of the out-gassing from the interior trim of
vehicle cabins are a major concern to fire fighters.  This matter is
addressed in the following section of this chapter.

OUT-GASSING EFFECTS

5.24 The out-gassing and ignition of the interior trim of a tanker cabin
can reduce the survivable time limit by releasing additional levels of toxic
gasses and increasing the temperature inside the cabin. Tests conducted in
the United States in 1996 found that radiant heat loads on the exterior of a
vehicle door could cause its interior trim to ignite in as little as 2 minutes
even in a low intensity fire.

5.25 The Missoula Technology and Development Centre in the United
States conducted research in 1996 in order to record the conditions within
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fire vehicles during experimental burnovers17.  The researchers found that
when the outside doors of a tanker cabin were exposed to high levels of
radiant heat the plastics and sound deadening materials in the door and
dashboard began to melt and out-gas.  During both moderate and high
intensity burnovers the researchers recorded thick smoke filling the
cabins of the vehicles as a result of interior trim out-gassing and igniting.
Prior to the out-gassing and ignition of the trim, the cabin remained a
survivable environment.

5.26 The study showed gasses produced by the ignition of the interior
trim included benzene, toluene, sulphur dioxide and carbon monoxide.
The effects of these chemicals, when inhaled in large doses over a short
period of time, have been listed as irritation of the respiratory system,
depression of the central nervous system, damage to the heart, kidney,
liver and the brain and in some cases coma and death.

5.27 The levels at which these chemicals were found to be present in
the experimental burnovers differed according to the intensity of the fires
and length of time that the vehicles were exposed to the fires.  At their
lowest levels the chemicals were recorded at levels either close to or
marginally above what is considered to be safe levels of exposure.  At
their highest, one of the chemicals was recorded at over 10 times it’s safe
level.

5.28 In a related study the CSIRO conducted research in 2001 into the
toxic gases out-gassed by new cars.  That study found that the levels
recorded in new cars that had been heated to normal summer
temperatures exceeded what was considered the safe level of exposure to
such gasses by over 20 times the allowable limit18.

Audit Comments

5.29 In order to better understand the impact of exposure to out-
gassing during burnovers, the Audit compared the levels of various gasses
recorded within vehicle cabins during the experimental burnovers
conducted in the United States with the National Occupational Health and
Safety Commission’s short-term exposure limits where the length of

                                                
17 Surviving Fire Entrapments, USDA Forest Service Technology And Development Program
1997
18 New car drivers exposed to toxic emissions, CSIRO December 2001
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exposure should not exceed 15 minutes.  The results of that comparison
are contained in Table 5.1.

Table 5.1 – Key Chemicals Discharged during Out-gassing

Chemical Levels of Concentration
Noted During
Burnovers19

Accepted Maximum Safe Level
of Concentration 20

Benzene 1.5 ppm to 53.0 ppm 5 ppm

Carbon Monoxide 18.7 ppm to 102.1 ppm 30 ppm

Hydrochloric Acid 0.4 ppm to 21.2 ppm 5 ppm21

Hydrogen Cyanide 0.0 ppm to 1.2 ppm 10 ppm

Sulphur Dioxide 3.1 ppm to 19.8 ppm 5 ppm

Toluene 8.10 ppm to 403.5 ppm 100 ppm

5.30 The Table shows that five of the six gasses measured during the
experiments exceeded the accepted maximum safe levels of concentration
during intense burnovers.  Benzene was present during the most intensive
experimental burnovers at more than ten times the accepted maximum
safe levels of concentrations.  Over exposure to benzene is known to
cause severe adverse reactions in those exposed and can be fatal in some
cases.

5.31 The Table also shows that four of the other gasses measured
during the experiments exceeded the maximum safe levels by about four
times during intense burnovers. Over exposure to these gasses is also
known to cause adverse reactions in those exposed and can be fatal in
some cases.

5.32 Individuals may experience varying responses to different
quantities or combinations of toxic gasses.  In some cases individuals
may recover in relatively short periods with little or no permanent effects.
In other cases some individuals may experience permanent disabilities
from exposure to even small quantities of toxic gasses.  Furthermore, the

                                                
19 The range indicated for each gas reflects the highest and lowest readings recorded during
mild and intense burnovers.

20 Levels are taken from the National Occupational Health and Safety Commissions Exposure
Standards except where indicated.

21 1997 safe level according to Worksafe Australia.
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cocktail effect of being exposed to high concentrations of a combination
of toxic gasses, even for a short period of time, is largely unknown.

BUSHFIRE SERVICE RISK ASSESSMENT

5.33 The Bushfire Service conducted a risk assessment on bushfire
tankers in July 2000.  The Risk Assessment noted, as indicated above,
that since 1980 two empty ACT Bushfire vehicles were destroyed in
burnover incidents. A further four incidents have occurred resulting in
minor damage to vehicles.  Of these six incidences three were due to the
failure of equipment under bushfire conditions22.  No injuries were
sustained in any of the incidents recorded.

Weaknesses in Bushfire Vehicles

5.34 The main weakness identified in bushfire vehicles by the Risk
Assessment were:

� lack of heat shielding or lagging on exposed air brake lines;

� lack of guards and heat protection on the fuel filter sediment
bowl, vehicle batteries and the air intake; and

� inadequate numbers of fire blankets carried within vehicles.

5.35 The Risk Assessment also noted a number of issues that it
considered warranted further consideration.  They were the:

� effectiveness of vehicle water spray protection systems;

� dangers associated with the out gassing of vinyl and plastic
fixtures and fittings;

� fitting of electronic water alarms bushfire vehicles to notify crews
of low water levels in their tanks; and

� effectiveness of reflective window blinds.

Rectification of Weaknesses

5.36 The Audit has been advised that the Bureau has begun to address
the main weaknesses identified in the Risk Assessment.  Action taken or
underway in respect of each of the matters identified is summarised
below.

                                                
22 ACT Bushfire Service Tankers Risk Assessment, July 2000, pg 1
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5.37 Heat Shielding and Guards The lack of guards and heat
protection for key equipment has led directly to at least two of the
reported incidents within the ACT23.   Accordingly, the Bureau has begun
to retrofit bushfire tankers with heat shielding, guards and heat protection.
The estimated cost of fully addressing these weaknesses, including
installation costs, is about $90,000.  The Bureau has advised that the
program is expected to be completed by June 2003.

5.38 Light bushfire vehicles will not be fitted with the heat shielding,
guards or heat protection.  This is because the hydraulic brake system
fitted on light bushfire vehicles is less vulnerable to heat damage.  In
addition the battery and filters are located within the engine bay.  The
Bureau considers this is sufficient protection, as light bushfire vehicles
are not used in severe fire conditions.

5.39 Fire Blankets  The number of fire blankets in each vehicle was
reviewed and adjusted where necessary. As a result, the number of
blankets provided in each vehicle is now equal to the number of seatbelts
fitted in the vehicle.

5.40 Water Spray Protection Systems  The Bushfire Service currently
has two vehicles fitted with an overhead spray system.  The minutes of a
Fire Controllers Group meeting held on 26 March 2002 indicated that the
Group would like a pump start button placed in the vehicle cabin of all
new tankers for emergency use during burnover situations.  The Bureau,
however, has not yet addressed the issue of the effectiveness of overhead
spray systems.  The Bureau has advised the Audit that it plans to act upon
the results of studies currently being undertaken by the NSW Rural Fire
Service, Country Fire Authority and CSIRO.

5.41 Out-gassing  The Bureau has discussed the problems associated
with using vinyl and plastic fixtures and fittings in tankers with the Fire
Equipment Development Officers Group24.  The Group’s last annual
meeting discussed in general terms the possibilities of replacing fixtures
and fittings.  Costings and practicalities of replacement were discussed in
general terms and a decision was made that at present, no replacement of
the fixtures and fittings could take place due to both the design of the
tankers and the costs involved.  The extent of out-gassing by individual

                                                
23 ACT Bushfire Service Tankers Risk Assessment, July 2000, pg 4

24 The Fire Equipment Development Officers Group is a national body which provides for
Fire Services from across Australia to meet annually to discuss issues relating to the Services.
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fixtures and fittings was not, however ascertained and the specific costs
of replacing individual fixtures and fittings was not ascertained.

5.42 Water Level Alarms  The Audit was advised that the installation
of audible alarms has been implemented on new vehicles but has not been
retrofitted to older vehicles.  Some older vehicles do have warning lights
signalling low levels in the tank but some lack any indication as to the
level of water in the tank.

5.43 Reflective Window Blinds  The Bureau has advised that no
incidences of injury or near misses have been reported as a result of not
having window reflective protection.  Therefore, this as a risk factor in
burnovers was rated as low and no further action is being taken on this
matter.

Audit Comments

5.44 The Service’s Risk Assessment of bushfire tankers appears to
have addressed some of the issues relating to the protection of crew
during burnovers, however, a number of significant issues require further
consideration.  Indeed, the Risk Assessment itself considered that most of
the items it discussed required further consideration.  These matters are
discussed in the following paragraphs.

5.45 Fire Blankets   As indicated above the number of blankets
provided in each vehicle is now equal to the number of seatbelts fitted in
the vehicle.  The Audit understands, however, that the fire blankets
provided in each vehicle are woollen blankets rather than fibrous glass
blankets that meet Australian Standards.  It would seem to be prudent to
revisit this matter.

5.46 Water Spray Protection Systems   As indicated in a previous
section of this chapter, the Audit suggested that the findings of the Rural
Fire Service, Country Fire Authority, CSIRO study into water spray
protection systems be followed up with a view to incorporating them into
bushfire tankers if appropriate.  The Fire Controllers’ Group have
suggested that pump start buttons be fitted in vehicle cabins in all tankers
that have water spray protection systems fitted.  The Audit agrees.  The
fitting of pump start button in the cabins of those vehicles that have been
fitted with water spray protection systems would enable the sprays to be
activated, if necessary, in burnover situations after crew members have
taken shelter in vehicles’ cabins
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5.47 Out-Gassing  In an earlier section of this chapter it was noted that
experiments conducted in the United States have found that when the
outside doors of a tanker cabin were exposed to high levels of radiant heat
the plastics and sound deadening materials in the door and dashboard
began to melt and out-gas.  In addition, the Audit found that five of the
six gasses measured during those experiments exceeded the accepted
maximum safe levels of concentration during intense burnovers.

5.48 The Bureau has not substantively addressed problems associated
with out-gassing.  No work has been undertaken by the Bureau to
discover the extent and effects of out-gassing.  In addition, no work has
been undertaken to eliminate or minimise the effects of out-gassing.
Furthermore, while the view has been taken that it is not cost effective to
replace fixtures and fittings that out-gas, it appears that no evidence has
been obtained to justify this conclusion.  In the circumstances, it would
seem to be prudent to address this issue as a matter of priority.

5.49 Water Level Alarms  Water level alarms have not been retrofitted
to older bushfire tankers.  The fitting of water level alarms, however, was
one of the major recommendations of the Country Fire Authority
following the Linton fire in 1998.  In the circumstances, while the Audit
acknowledges that this matter is closely associated with the fitting of
water spray protection systems, it would seem prudent to revisit the
matter.

5.50 Reflective Window Blinds  While the Audit notes that there have
been no incidences of injury as a result of not having window reflective
protection, the fitting of such devices would have a considerable impact
in keeping the temperature in vehicle cabins within reasonable tolerances
during burnovers.  The use of these curtains may significantly improve
the survivable time limit within vehicle cabins by limiting the radiant heat
transferred to the interior of the cabin and thus the risk of self-combustion
of the interior trim.  This would also reduce the extent of out-gassing.

5.51 Earlier in this chapter the Audit noted that the new fire tanker
protection system developed by the Rural Fire Service, Country Fire
Authority and CSIRO consists of a central water supply system and
radiation shields which are fitted to a tanker’s windows to reduce heat
transfer to the interior of the cabin.  In the circumstances, it would also
seem to be prudent to revisit the fitting of reflective window blinds to all
bushfire tankers.
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5.52 Crew Havens  The Risk Assessment did not consider whether it
would be appropriate to fit crew havens to bushfire tankers.  Up to six
bushfire fighters, fully clothed in personal protective equipment, may
have to try to take refuge on the floor of a bushfire tanker’s dual cabin
during a burnover.  Because of the very limited space and confined
environment in vehicle cabins, this may be very difficult to achieve.  In
addition, where bushfire fighters are working away from the vehicle cabin
immediately prior to a burnover arising, they might not have sufficient
time to reach the vehicle cabin before the vehicle is overrun by wild fire.

5.53 The Audit’s understanding of the present state of development of
crew havens was discussed in an earlier section of this chapter.  They
may offer significant additional protection for bushfire fighters.  It would
therefore seem prudent to investigate the possibility of either constructing
fixed crew havens on new bushfire tankers or possibly acquiring free
standing stainless steel crew havens for use by fire crews.

OCCUPATIONAL HEALTH AND SAFETY IMPLICATIONS

Scope of the Act

5.54 The objectives of the Occupational Health and Safety Act 1989
are, amongst other things, to:
� secure the health, safety and welfare of employees at work;

� protect persons at or near workplaces from risks to health or
safety arising out of the activities of employees at work; and

� promote an occupational environment for employees that is
adapted to their health and safety needs.

5.55 Under the Act, employers, manufacturers and persons in control
of workplaces have duties and responsibilities to minimise the risk of
injuries to employees and other persons at or near workplaces.  The Act
applies to all workplaces in the Territory excluding the Commonwealth
places of employment.

5.56 General duties of care are central to the Act, requiring all
workplace participants to take all reasonably practicable steps to ensure
health and safety measures are met.  A duty of care is a legal
responsibility.  Employers, persons in control of work places and
manufactures all have responsibilities under the Act.  Relevant parts of
the specific responsibilities of those persons are set out and discussed in
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the following paragraphs. The specific status of volunteers under the Act
is also discussed.

Employers’ Responsibilities to Employees

5.57 Employers’ responsibilities to employees are set out in section 27
of the Act.  Pursuant to that section of the Act:

(1) An employer shall take all reasonably practicable steps to
protect the health, safety and welfare at work of the employer’s
employees.

(2) Without limiting subsection (1), an employer contravenes
that subsection if the employer fails to take all reasonably
practicable steps—

(a) to provide and maintain a working environment
(including plant and systems of work)—

(i) that is safe for the employer’s employees and
without risk to their health; and …

(b)  in relation to any workplace under the employer’s
control—

(i) to ensure that the workplace is safe for the
employees and without risk to their health; and …

(c) …

(d) provide to the employees the information, instruction
training and supervision necessary to enable them to perform
their work in a manner that is safe and without risk to their
health;

5.58 Earlier in this chapter, the Audit noted that the Service has no
formal protocols on burnover protection.  This matter is currently under
review by the Fire Controllers Group.  The Audit understands that the
Group is refining existing policy and developing a training package for
use by brigade training officers.
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Employers’ Responsibilities to Other Persons

5.59 Pursuant to section 28 of the Act, an employer shall take all
reasonably practicable steps to ensure that persons at or near a workplace
under the employees control, who are not the employer’s employees, are
not exposed to risk to their health or safety arising from the conduct of
the employer’s undertaking.  A workplace is defined under the Act to
mean any place where employees or self-employed work.  This means
that that if there are no employees working at a place, there would be no
workplace to which the Act could apply.

Responsibilities of Persons in Control

5.60 The responsibilities of persons in control of workplaces are set out
in section 29 of the Act.  Pursuant to that section of the Act, any person
who has, to any extent, control of a workplace shall take all reasonably
practicable steps to ensure that it is safe and without risk to health.

Responsibilities of Manufacturers

5.61 The responsibilities of manufacturers are set out in section 32 of
the Act.  Pursuant to that section of the Act:

(1) A manufacturer of any plant that the manufacturer ought
reasonably to expect will be used by employees at work shall take
all reasonably practicable steps—

(a) to ensure that the plant is so designed and constructed
as to be, when properly used, safe for employees and without
risk to their health; and

(b) to carry out, or cause to be carried out, the research,
testing or examination necessary in order to discover, and to
eliminate or minimise, any risk to the health or safety of
employees that may arise from the use of the plant.

5.62 Substantial penalties apply to breaches of these provisions of the
Act.
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Commissioner for Public Administration Guidance

5.63 For the ACT Public Service, the Act has been modified by the
Public Sector Management Act 1994.  These modifications do not affect
the duties and responsibilities of employers, workplace controllers and
manufacturers as summarised above.  Pursuant to section 251 of the
Public Sector Management Act, however, the Commissioner for Public
Administration may issue management standards relating to occupational
health and safety in the ACT Public Service.

5.64 The Commissioner issues guidance material, referred to as better
practice notes, with the Standards.  The purpose of the Best Practice
Notes is to provide concepts and strategies that underpin the Standards
and Government policy in day to day management.

5.65 Best Practice Note 6.4 relates to injury prevention and
management.  That Note states that Chief Executives have primary
responsibility and accountability for the implementation of injury
prevention and management systems appropriate to their agencies and
outputs.

5.66 That Note also details roles and responsibilities for supervisors
and other line managers.  It states that supervisors and line managers are
required to establish and maintain an effective health and safety
environment and culture within the workplace.  Where supervisors are the
first line of management control, their duties and responsibilities include:

� promoting a safe and healthy workplace;

� implementing the employers’ policies and procedures to ensure
that the provisions of the Occupational Health and Safety Act are
met; and

� identifying and evaluating hazards in the workplace and removing
any immediate threat to the health and safety of employees or
making recommendations to senior managers about hazard
control.

Audit Comments

5.67 Given the body of knowledge on the impact of burnovers outlined
in this chapter and action taken or planned to be taken by the Bushfire
Service following its Risk Assessment of bushfire tankers, the Audit
considered whether the Bureau appears to be meeting its obligations
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under those provisions of the Occupational Health and Safety Act and the
Public Sector Management Standards Best Practice Notes referred to
above.

5.68 In considering these matters, there would seem to be no question
about the Territory’s status as an employer for the purposes of the Act.  In
addition, the Audit suggests that the Bureau could also be a manufacturer
for the purposes of the Act.  This is because the Bureau purchases
cab/chassis from vehicle manufacturers, develops detailed specifications
for the construction, fixing and fit out of bodies for those cab/chassis,
enters into contracts with body builders for the construction and fit out of
vehicle bodies and supervises the overall manufacture of the completed
bushfire tankers.  These matters were discussed further in Chapter 2,
Acquisition Processes.

5.69 As indicated above, employers and persons in control of a
workplace must take all reasonable practicable steps to protect the health,
safety and welfare at work of their employees.  This duty requires
employers to provide a healthy and safe working environment and a safe
system of work no matter where their employees may be carrying out
their duties.  Also as indicated above, manufacturers must take all
reasonable practicable steps to ensure that plant is designed and
constructed to be safe for employees and without risk to their health and
to carry out research in order to eliminate or minimise any risk to the
health or safety of employees.

5.70 ACT WorkCover provides general advice25 that to carry out a
duty as far as is reasonably practicable means that the degree of risk in a
particular activity or environment should be balanced against the cost of
implementing control measures.  As risk increases it is reasonable to
increase substantially the time, effort and cost needed to reduce or
eliminate that risk.

5.71 Risk can be linked to both the likelihood of an event occurring
and the possible extent of the impact of any misadventure that may occur.
That is, in the case of burnovers the concept of risk needs to be linked to
the likelihood of a burnover occurring in the Territory and the extent of
injuries or deaths that may occur if one or more fire crews were to be
caught in a burnover.

                                                
25 ACT WorkCover, A Guide to the Occupational Health and Safety Act 1989, p 3
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5.72 Although the two major burnover incidents that have occurred in
the Territory have not resulted in injury or death to fire fighters, there
have been a number of ‘near misses’.  For example, three bushfire tankers
were involved in ‘near misses’ during the Christmas 2001 bushfires.
These ‘near misses’ could have resulted in firefighters being caught in a
burnover.  Given these circumstances and Australia wide experience, it is
possible that death or injury to one or more fire fighters could result if
another burnover occurred in the Territory and appropriate steps have not
been taken to eliminate or minimise the impact of burnovers on
firefighters.  This possibility could be also be exacerbated by the absence
of formal protocols and mandatory assessable training on burnover
protection.

5.73 Taken together these factors suggest that the overall risk to
volunteers and employees may be relatively high.  That is if a bushfire
vehicle is caught in a burnover during operations, there is a relatively
high risk that the crew may be adversely affected by deficiencies in their
equipment, protocols and training than would be the case if theses matters
had been rectified.

5.74 Accordingly, it would seem to be reasonable for the Bureau to
devote an increased effort to investigating the practicability of eliminating
or minimising the adverse effects of burnovers on employees and others
in as many areas as it is reasonably practicable to do so. Indeed, as
indicated in the previous section, the Bushfire Service’s Risk Assessment
considered that a number of key areas warranted further consideration.

5.75 Given these considerations, it would be appropriate for the Bureau
to undertake further detailed investigations into the practicability of
making vehicles safer during burnovers and take other appropriate steps
such as refining its protocols and formalising mandatory training
arrangements, to ensure that the Territory is meeting its obligations under
sections 27, 28, 29 and 32 of the Occupational Health and Safety Act to
take all reasonably practicable steps to ensure the health and safety of its
employees and others.

5.76 The Audit tentatively takes these views because the Bureau does
not appear to have taken a sufficiently proactive approach to protecting its
members from the dangers of accidental burnovers.  Specifically the
Bureau has not:
� undertaken such research, testing or examinations that would be

necessary to discover, eliminate or minimise any risk to the health
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or safety of bushfire fighters from the adverse effects of
burnovers, including from the out-gassing of plastic, vinyl and
rubber materials and glues used in bushfire tankers in that
insufficient monitoring of current knowledge on these issues has
been undertaken;

� defined the impact of individual gasses or a combination of gasses
on fire fighters, determined a view on the most dangerous gasses
or determined the most dangerous components in tanker cabins
given the body of public knowledge on the extent of out-gassing
that occurs during burnovers with a view to costing the
replacement of those fixtures and fittings likely to cause injury;

� ascertained the cost of undertaking all remedial work on bushfire
tankers to eliminate or minimise the effects of burnovers and
particularly the effects of out-gassing;

� taken all reasonably practicable steps to implement the findings of
the Bushfire Service’s Risk Assessment; and

� promulgated formal protocols and instituted appropriate
mandatory training arrangements on burnover protection.

APPLICABILITY OF OH&S ACT TO VOLUNTEERS

5.77 Pursuant to section 6 of the Occupational Health and Safety Act,
the Minister may, in writing, declare that a person who is included in a
specified class of persons and who, otherwise than under a contract of
service, engages in activities or performs acts at the request or direction
of another person specified in the declaration shall for the purposes of the
Act taken to be employed by that other person.  This means that the Act
may apply to volunteer workers, such as bushfire fighters, but only if the
Minister so declares.

5.78 Both the Bushfire Act and the Emergency Management Act
provides for two different types of volunteers.  That is persons recruited
as members of a Service and emergency or casual volunteers.  Emergency
volunteers are provided for pursuant to section 5M(3) the Bushfire Act
and casual volunteers are provided for pursuant to section 49(1)(b) of The
Emergency Management Act.

5.79 Despite the differing names, emergency and casual volunteers
perform the same function.  That function is defined in the Emergency
Management Act as a person who, at the request or with the consent of a
person in charge of an activity forming part of an operation under which a
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Territory Service is participating, or under his or her own initiative assists
members of that Service in carrying out the activity without remuneration
or reward.  The term ‘casual volunteer’ is used in this report to refer to
emergency volunteers and casual volunteers.

Audit Comments

5.80 As indicated elsewhere in this report the Bushfire Service is
comprised of 5 full time Bureau staff, 450 trained volunteers and about 70
staff from the Department of Urban Services.  Department of Urban
Services staff are made available from ACT Forests, ACT Parks and
Conservation and Canberra Urban Parks and Places under an annual
memorandum of understanding between the Service and the Department.

5.81 Each category of persons referred to in the previous paragraph
may be required to work on fire grounds under the direction of the
Bushfire Service.  In addition, during particular operations members of
the Bushfire Service may be assisted by casual volunteers who volunteer
or agree undertake actions in support of those members.

5.82 While the Act applies to employees, it only applies to volunteer
bushfire members or casual volunteers if the Minister so declares.   The
Minister has not made such a declaration.  Consequently, under present
arrangements, there is no statutory requirement for the Service to secure
the health and safety or to promote an occupational environment adapted
to the health and safety needs of some 85 percent of those persons who
would normally be called on to fight bushfires.

5.83 As a result the Act only applies to volunteer bushfire members or
casual volunteers in as much as they may be taken to be persons at or near
a workplace under an employer’s control.  Furthermore, where there is no
employee present on a fire ground it does not fall within the definition of
a workplace under the Act and accordingly, the Act does not apply. The
same position would apply to volunteer members of the Emergency
Service that were required to work on or near a fire ground under the
control of the Bureau.

5.84 If the Minister were to declare volunteer members to be
employees, the Act would then apply to all persons who are routinely
engaged on fire fighting activities rather than the 15 percent who are
currently covered by the Act.  This may result in the Bureau giving closer
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consideration to its obligations under the Act to provide for the health and
safety of all of its firefighters.

5.85 It would be appropriate to declare volunteer members to be taken
to be employees under the Act as there is an employee-like relationship
between these persons and the Bushfire Service or the Emergency
Service.  It would also be appropriate to declare casual volunteers to be
taken as employees as, notwithstanding their itinerant and short term
relationship with the Services, they are also subjected to an employee-like
relationship in engaging in activities or performs acts at the request or
direction of a member of the Bushfire or Emergency Services.

5.86 It should be noted that Bushfire Service and Emergency Service
volunteer members and casual volunteers have been the subject of a
declaration under the under the Safety, Rehabilitation and Compensation
Act 1998 (Cwlth) as employees of the Commonwealth for the purposes of
obtaining compensation, where appropriate, under that Act.  Furthermore,
both the Bushfire Act 1936 and the Emergency Management Act 1999
protect volunteers against liability for damages or personal injury caused
as a result of them performing their duties and exercising their duties in
good faith.  Finally, the Rural Fire Control Manual for the ‘ACT Rural
Firefighting Service’ July 1992 states that  ‘all bushfire fighters, whether
departmental employees, volunteers or emergency volunteers, are
governed by the same insurance and compensation provisions that apply
to any ACT government service employee’.

5.87 The Occupational Health and Safety Act and the Safety,
Rehabilitation and Compensation Act serve different purposes.  They
operate at different ends of the employment continuum.  That is, the
former Act seeks to establish a safe working environment and the latter
Act provides for compensation and other arrangements for those
employees who, not withstanding the provisions of the Occupational
Health and Safety Act, injure themselves in the workplace.

5.88 If the Minister agrees to declare volunteer members of the
Bushfire Service and volunteer members of the Emergency Service to be
taken to be employees for the purposes of the Act, this will bring the
Territory in line with both the Commonwealth and the Rural Fire Control
Manual.
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A POSSIBLE WAY AHEAD

5.89 Notwithstanding the Bushfire Service’s practices that bushfire
fighters should not put themselves in a situation where a burnover is
likely to occur, fire grounds are inherently unpredictable and dangerous
places and a significant number of fire fighters have been involved in
burnovers or ‘near misses’.  In addition, notwithstanding the work done
as a result of the Bushfire Service’s Risk Assessment, the Audit considers
that the Bureau has devoted insufficient effort to investigating the
practicability of eliminating or minimising the adverse effects of
burnovers on bushfire fighters.   Indeed, the Risk Assessment itself
considered that further consideration was warranted.

5.90 For these reasons, the Audit considers that the Bureau should
investigate the practicability and cost of eliminating or minimising the
adverse effects of burnovers on bushfire fighters.  If appropriate, the
Bureau should develop comprehensive and proactive strategies and
measures that will, as far as reasonably practicable, protect the health and
safety of its fire fighters from the effects of being involved in burnovers.

Suggested Actions

5.91 Accordingly, it is suggested that the Bureau give consideration to
increasing the survivability of bushfire fighters caught in burnovers by
investigating the practicability of:

� establishing a small research cell comprised of an employee or
volunteers or a combination of both to monitor Australian and
international research and technical developments on bushfire
related matters, including burnover protection;

� undertaking such research, testing or examinations that are
necessary to discover, eliminate or minimise any risk to the health
or safety of bushfire fighters from the adverse effects of
burnovers, including from the out-gassing of plastic, vinyl and
rubber materials and glues used in bushfire tankers within overall
resource constraints;

� taking all reasonable practicable steps to protect the health and
safety of bushfire fighters, in the light of the research, testing or
examinations referred to above after proper costings of those
steps;

� monitoring closely the fire tanker protection system project being
undertaken by the Rural Fire Service, Country Fire Authority and
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CSIRO and give careful consideration to installing similar
systems in Bushfire Service tankers, if the system is effective and
if it is reasonably practicable to do so;

� installing pump start buttons in the cabins of all bushfire tankers
that have water spray protection systems fitted;

� installing audible low-level water alarms in all bushfire tankers;

� expediting the review, approval and promulgation of the Service’s
protocols on burnover protection; and

� developing a mandatory, formal and assessable training program
on burnover protection protocols and delivering it to all bushfire
fighters before they are permitted to work on a fire ground.

5.92 It is also suggested the Minister give consideration to exercising
her powers, under section 6 of the Occupational Health and Safety Act, to
declare volunteer members and casual volunteers of the Bushfire Service
and the Emergency Service to be taken to be employees for the purposes
of the Act.

5.93 It is also suggested that the Bureau obtain competent legal advice
on its obligations as an employer and manufacturer under the
Occupational Health and Safety Act with a view to ascertaining that its
current and prospective policies and practices on bushfire tanker design
and burnover protection constitute all reasonably practicable steps to
ensure the health and safety at work of the Bureau’s employees and
persons at or near fire grounds.

CONCLUSION

5.94 Mitigating the possible effects of burnovers is an important matter
for the Bureau.  The Audit has found, however, that that the Bureau has
devoted insufficient effort to investigating the practicability of
eliminating or minimising the adverse effects of burnovers on bushfire
fighters.  As a result, the Audit has also found that it is possible that
unless the Bureau comprehensively investigates the practicability of
making bushfire tankers safer during burnovers, the Territory may not be
meeting its obligations under the Occupational Health and Safety Act.
Implementation of the way ahead suggested by the Audit should, as far as
reasonably practicable, protect the health and safety of its fire fighters
from the effects of being involved in burnovers.
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6 OPERATIONAL READINESS

INTRODUCTION

6.1 Previous chapters of this report have generally focused on
strategic or portfolio factors and processes that contribute to the readiness
of emergency service equipment.  This Chapter addresses a number of
important operational matters that also make a significant contribution to
the readiness of emergency service equipment.

6.2 In particular the readiness of emergency service equipment
depends on the location of the facilities from which emergency responses
would be initiated and decisions about what assets should be assigned to
particular stations or brigades.  Equipment readiness is also a function of
a number of more specific matters including maintenance procedures and
its periodic inspection by emergency service crews prior to deployment in
response to emergency incidents.

6.3 As indicated in chapter one, the Bureau’s capacity to provide
effective emergency response is also determined by a number of other
operational and tactical factors in addition to the readiness of equipment.
They include leadership, personnel, training, protocol, organisational
arrangements and motivation.  These factors are generally outside the
scope of this audit.

6.4 As a result, this chapter addresses:
� the location of emergency service facilities;
� the assignment of major operational equipment to those facilities;
� arrangements for the maintenance of major equipment;
� the inspection of operational equipment prior to emergency

service crews deploying on operations;
� arrangements for the physical security of equipment so that it is

not removed or damaged prior to its deployment; and
� decontamination arrangements for equipment involved in

chemical, biological or radiation hazards.

SIGNIFICANT FINDINGS

� The Bureau was unable to provide the Audit with sufficient
information to enable it determine whether ambulance and fire
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brigade stations are reasonably well located to achieve the
outputs and performance standards set by Government.

� Bushfire and Emergency Service depots, however, are
reasonably located to effectively perform their roles.

� The assignment of operational vehicles to individual stations
and volunteer brigades appears to be effective.

� Vehicle maintenance is being undertaken according to the
Bureau’s own maintenance schedules, however, those schedules
have not been formally agreed with vehicle manufacturers and
other major suppliers and have not been formally endorsed by
the Bureau.

� Procedures and practices for ensuring that emergency service
vehicles are always equipped with appropriate operational
equipment are generally effective but require some
enhancement.

� Physical security measures at most Bureau stations appeared to
be generally effective, however, there were a number of
instances where improvements could be made.

� The Bureau has no formal policies for the decontamination of
Fire Brigade vehicles or equipment.

LOCATION OF FACILITIES

 Introduction

6.5 The readiness of elements of each of the emergency services to
respond to emergency incidents depends, in part, on the location of the
stations from which they would be expected to respond on receipt of an
emergency call.  Accordingly, this section addresses the appropriateness
of the location of ambulance, bushfire, emergency service and fire
brigade stations.  It seeks to form an opinion on whether individual
stations are reasonably well located to achieve those performance
measures set by the Government.

Ambulance Service

6.6 Ambulances need to be readily available to residential town
centres and work areas.  The Government’s performance targets for the
Ambulance Service is that ambulance crews should respond to 50 percent
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of priority one emergency calls within 8 minutes and 90 percent of
priority one emergency calls within 12.5 minutes.

6.7 Ambulance stations are located at Belconnen, Calwell, Dickson,
Fyshwick, Gungahlin and Phillip.  In addition, single officer response
ambulances are normally located at the Ambulance station at Belconnen
and the joint Ambulance and Fire Brigade station at Kambah in order to
respond to those suburbs in northern Tuggeranong and northern and
western Belconnen that would otherwise have the longest response times
from existing stations.

Bushfire Service

6.8 The Audit was advised that the location of each of the Bushfire
Service’s stations was determined with regard to their proximity and
access to urban and rural environments and to land availability. In order
to determine the most appropriate location for its operational assets, the
Bushfire Service conducted a series of informal risk assessments to
determine the ACT’s vulnerability to a range of hazards, and located its
operational resources at strategic locations to enable rapid response deal
with these hazards.  In this regard, the main bushfire threats to the
Territory are from the West, although bushfire threats may arise from any
area surrounding Canberra.

6.9 As a result, volunteer bushfire stations are located at Gungahlin,
Hall, Higgins, Oakey Creek, Stromlo, Symonston, Tharwa and Guises
Creek.  In addition, the Service’s departmental stations are located at
Duffy, Farrer, Mitchell, Namadgi and Tidbinbilla.  Notwithstanding the
location of each of the bushfire stations, the ACT is constituted as a
single fire control district and all brigades may be tasked to respond to
any bushfire irrespective of its source.

6.10 The intensity and rate of spread of bushfires is dependent on a
complex mix of factors including wind, humidity, terrain, fuel, moisture
content in the underlying soil and type of vegetation. Accordingly, the
Government’s performance targets for bushfires are that 50 percent of
bushfires should be contained within one hectare and 90 percent of
bushfires should be contained within five hectares. The Government has
not set specific time response targets for the Bushfire Service.
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Emergency Service

6.11 The Audit was advised that as the Emergency Service is
constituted mainly to provide support to the other Services.  For this
reason Emergency Service brigades have been collocated with each of the
Bushfire Services volunteer brigades.  The Government has not set any
performance targets for the Service.

Fire Brigade

6.12 Fire appliances need to be readily available to residential and
employment structures, work areas and major highways.  The
Government’s performance targets for the Fire Brigade is to respond to
50 percent of emergency calls to structural fires and other incidents
within 8 minutes and 90 percent of emergency calls to those incidents
within 10 minutes.

6.13 As a result, Fire Brigade stations have been located at Ainslie,
Belconnen, Charnwood, Chisholm, Fyshwick, Greenway, Gungahlin,
Kambah and Phillip.

Audit Comments

Ambulance and Fire Brigade Stations

6.14 In order to form an opinion on whether ambulance stations and
fire brigade stations are reasonably well located to achieve the
performance measures set by the Government, the Audit arranged for the
Bureau to prepare maps that detailed the percentage and number of
incidents by suburb over a recent three month period for:
� Ambulance responses to priority one incidents within 8 minutes;
� Ambulance responses to priority one incidents within 12.5

minutes;
� Fire Brigade responses to structural fires within 8 minutes;
� Fire Brigade responses to structural fires within 10 minutes;
� Fire Brigade responses to other incidents within 8 minutes; and
� Fire Brigade responses to other incidents within 10 minutes.

6.15 The Bureau indicated to the Audit that it was unable to provide
the information requested.  Accordingly, the Audit is unable to determine
whether ambulance and fire brigade stations are reasonably well located
to achieve the outputs and performance standards set by Government.
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Bushfire Service

6.16 Bushfire brigades need to be located on the fringes of Canberra’s
urban areas so that they are within reasonable proximity to or on major
access routes to the areas of major bushfire threat.  They should also be
located in reasonable proximity to suburbs or other population
concentrations of sufficient size that could be expected to provide an
adequate pool of volunteer firefighters.  This is because volunteer
bushfire fighters would normally respond to emergency calls from their
homes and then proceed to their brigade to marry up with other
volunteers and their equipment before proceeding to a fire.  This is in
contrast to the urban Fire Brigade where members, who are full time
employees, normally report for duty at their stations at the
commencement of a shift in advance of being called to an emergency.

6.17 Against this background, the Audit notes that all volunteer
brigades are located on the fringes of Canberra’s urban areas and within
reasonable proximity to population concentrations.  In addition, three
brigades are located to the west of Canberra adjacent to the main bushfire
threat.  Two brigades each are located to the north and south of Canberra
and one brigade is located to the east of Canberra.  Accordingly, the
Audit concludes that the Service’s volunteer brigades are reasonably
located to effectively perform their roles.

6.18 The departmental stations are collocated for administrative
convenience with ACT Parkes and Conservation Service and ACT
Forests depots where most departmental members of these brigades are
employed.  This disposition appears to the Audit also to be entirely
reasonable particularly as ACT is constituted as a single fire control
district and all brigades may be tasked to respond to any bushfire
irrespective of its source.

Emergency Service

6.19 The role of the Emergency Service is to provide:
� assistance to the Australian Federal Police in land search for

missing people and forensic and other evidence searches;
� assistance to the Civil Aviation Safety Authority in air search;
� support to other emergency services by providing, for example,

emergency lighting, catering services and first aid; and
� temporary repair to structures following storm damage.
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6.20 The Service’s effectiveness in performing these roles is not
dependent on the location of individual brigades.  Furthermore, the
Government has not established any performance standards for the
Service.  Accordingly, the Audit considers that there are no operational
grounds to question the appropriateness of the Bureau’s location of the
Emergency Service’s brigades.

ASSIGNMENT OF MAJOR OPERATIONAL EQUIPMENT

Introduction

6.21 Major operational assets, such as ambulances and fire appliances,
should be assigned to ‘home’ stations on the basis of assessments of
where, in the normal course of events, they will be best able to effectively
perform their operational roles.  Such assessments would normally
include an analysis of factors such as the environment, population
densities and urban infrastructure, the possible location and type of
incidents, response targets, access routes as well as the location of
existing facilities. Accordingly, this section addresses the effectiveness of
the assignment of major emergency service assets to individual stations.

Ambulance Service

6.22 Assignment of the Service’s ambulance fleet is based on a plan to
allocate two category one ambulances to each of its six stations and have
two ambulances in reserve.  The total number of ambulances required
according to this plan would be 14 category one ambulances.  At present,
however, the ambulance fleet comprises 13 category one ambulances.
The Service advised that holding two ambulances in reserve is considered
desirable to cover the times when ambulances are off line for servicing,
repair or other purposes.

6.23 Although two ambulances are assigned to each station, only one
ambulance at each station is normally available for deployment at any one
time as a result of overall Service staffing levels.  The second ambulance
at each station, however, is essential for continuous operations.  If a
second ambulance were not immediately available an incoming crew
would not be able to respond to emergency calls until the outgoing crew
had returned to their station and the incoming crew had taken over the
ambulance.  An additional ambulance at each station also provides an
immediate inbuilt redundant capability during vehicle breakdowns and
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major emergencies where it is necessary to call in paramedics during their
days off.

6.24 In addition to the Service’s overall assignment plan, the Service
has initiated a resource deployment strategy whereby uncommitted
ambulance crews may be moved from their ‘home’ station to an
unoccupied station to better position them to respond to future
emergencies.  Under this arrangement, uncommitted ambulances are
moved from their ‘home’ station to an unoccupied station if that station
has a higher likelihood of an incident occurring within its immediate area.
In addition, ambulances are also moved from their ‘home’ stations to
anywhere in the Territory if it is expected that that would be likely to
otherwise improve their response times.  Assessments of the likelihood of
incidents occurring in particular areas are made on the basis of
predictions based on incident statistics from prior years.

Bushfire and Emergency Services

6.25 The assignment of tankers, light units and other major assets to
individual brigades is a long-standing arrangement.  The Service does not
formally review the allocation of such assets between brigades on a
regular basis.

6.26 The Director, however, undertakes informal reviews of the
assignment of particular tankers and light units to brigades both before
and after each bushfire season and as each new vehicle is being
introduced into service.  Factors taken into account during such reviews
are the expected operational requirements in each brigade area,
equipment availability and staffing levels in each brigade.

Fire Brigade

6.27 The Brigade’s delivery of its services to the community is based
on the ACT Standards of Fire Cover.  The Standards are an internal
document which was developed in 1987 with the assistance of a
consultant and are based on the British Home Office Standards that have
been modified to meet local conditions.

6.28 The Standards provide guidance regarding appropriate initial
response time and weight of initial attack for various classifications of
risk.  They are also the basis upon which the Brigade’s infrastructure
requirements are determined.



EMERGENCY SERVICES

101

6.29 The Standards classify geographic areas within the Territory and
specify the number of pumpers to arrive at incidents in those areas within
specified times.  For example, one class of area covers town centres, large
office complexes and light industrial areas.  The Standards specify that
the initial response to an incident at this type of area is that one pumper
should arrive at the incident within five minutes of the call and a second
pumper should arrive at the site within eight minutes.

6.30 The Standards also classify a number of specific hazard types in
order to more accurately define the risk.  For example, structural fires are
classified according to the number of floors at sites and motor vehicle
accidents according to road types.  In addition, the Standards identify
particular sites where consideration needs to be given to specific issues or
risks, such as damage minimisation at heritage sites. Finally the Standards
allocate specific rescue responsibilities to individual fire stations. For
example the Phillip Fire Station has particular responsibility for
hazardous materials incident rescues.

Audit Comments

6.31 On the whole, each of the services assigns operational equipment
differently, but appears to be effective.

6.32 The Ambulance Service attends more than 20,000 incidents each
year and has very short response time targets for each incident.  For these
reasons, the capital intensive and flexible approach adopted by the
Service to meet its requirements appears to the Audit to be a reasonable
approach to the assignment of major operational equipment.   Due to time
limitations, however, the Audit did not review the efficacy of the
Service’s resource deployment strategy whereby incident statistics are
used to predict future incidents and move ambulances to unoccupied
stations where appropriate.

6.33 The Service advised the Audit that the present shortfall of one
ambulance in the desired number of ambulances in the fleet can and does
result in the unavailability of a vehicle to a crew at the commencement of
a shift on occasions.  While this is tight the Audit considers that it is
generally workable.

6.34 The Bushfire Service and the Emergency Service attend a
relatively small number of incidents each year, although on occasions,
such as the Christmas bushfires in 2001 and the January bushfires earlier
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this year such incidents may be extensive and may involve the
deployment of almost all of the Services’ resources over days or weeks.
In addition, as indicated in the previous section, the ACT is constituted as
a single fire control district and all brigades may be tasked to respond to
any bushfire or emergency irrespective of its source.

6.35 The Audit also notes that it is often not practicable to reassign
major operational equipment between brigades in the short term.  For
example, before a tanker could be reassigned from one brigade to another
the receiving brigade would need to have sufficient trained personnel to
crew it.  It is generally not possible to transfer volunteers between
brigades because of the need for them to live or work in close proximity
to their brigades. Where a brigade has insufficient personnel to crew a
vehicle it is necessary to recruit and train those personnel to an
appropriate standard.  Such processes could take a number of years.

6.36 For the reasons outlined above, the approach adopted by the
Services to meet their requirements appears to the Audit to be a
reasonable approach to the assignment of major operational equipment.

6.37 The Fire Brigade is a relatively small urban fire brigade by
national standards.  In addition, the Brigade operates a mix of pumpers
and individual specialist vehicles.  The pumpers are assigned to stations
throughout the Territory and specialist vehicles are generally located at
stations where they may best able to perform their operational roles.

6.38 For these reasons, the targeted approach adopted by the Brigade to
meet its requirements appears to the Audit to be a reasonable approach to
the assignment of major operational equipment.   Due to time limitations,
however, the Audit did not review the detailed efficacy of the Brigade’s
Standards of Fire Cover.  The Audit notes, however, that the Standards
were originally developed in 1987 and have not been subjected to a major
review since that time.  The Standards should be reviewed to take account
of the full range of changes that have occurred since that time.

Suggested Action

6.39 Accordingly, it is suggested that the Bureau give consideration to
reviewing the ACT Standards of Fire Cover in light of the developments
since the Standards initially developed.
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MAINTENANCE PROCEDURES

6.40 The timely maintenance of operational vehicles is crucial to the
Bureau’s operational readiness.  Vehicles that are poorly maintained
cannot be relied upon to respond to emergency incidents in an efficient or
effective manner.

6.41 The Bureau advised the Audit that operational emergency service
assets are maintained and serviced by the use of a mixture of in-house
facilities and external contractors.  Routine and non-routine motor vehicle
and casualty stretcher maintenance is either undertaken at or managed by
Regional Support Services. Specialist equipment involving complex
electric and hydraulic systems is usually maintained by the use of a range
of private contractors and in-house resources.

6.42 Operational vehicles are serviced either on a kilometre or time
basis depending upon the usage profile of individual classes of vehicles.
Totalcare maintains leased vehicles in accordance with schedules
developed by that agency.  Individual servicing schedules adopted for
each Service are detailed in the following paragraphs.

Ambulance Service

6.43 The Ambulance Service operates two makes of ambulances, that
is, Mercedes Benz and GMC.  Both of these two makes of vehicles are
serviced every 8,000 kms to 10,000 kms or 10 weeks whichever occurs
first.

6.44 Mercedes Benz guidelines, for the maintenance of vehicles
operated under urgent duty conditions, state that vehicles should undergo
a routine maintenance service every 22,500 kms.  GMC advises that its
vehicles should be serviced at differing intervals depending on the
kilometres driven but it appears that major servicing should occur every
16,000 kms.

6.45 The Ambulance Service has one type of ambulance stretcher.  The
informal Bureau requirement for the servicing of stretchers is at 12
monthly intervals.
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Bushfire Service

6.46 The Service operates a number of different types of vehicles.
Each vehicle is serviced annually prior to the commencement of each
bushfire season or at every 2,000 kms which ever occurs first.  Trailers
are maintained on an as required basis.

6.47 Toyota’s maintenance schedules requires their vehicles to receive
their first service no later than 20,000 kms.  The Bureau did not have
maintenance schedules for the other types of bushfire vehicles.

Fire Brigade

6.48 Fire Brigade vehicles are provided with an initial run in service at
20,000 kms.  Beyond that, vehicles are serviced at approximately every
10,000 kms or every six months, whichever occurs first.

6.49 Scannia recommends that its vehicles receive an initial run in
service at 20,000 km.  The Bureau did not have Scannia’s recommended
maintenance schedules for subsequent servicing.

Audit Comments

6.50 In order to ensure that the regular servicing of vehicles was being
undertaken in accordance with the Bureau’s approach as outlined above,
the Audit tested a sample of vehicles from each Service by examining
their maintenance records and odometer readings.  Maintenance records
detail the work conducted on each vehicle, the date work was completed
and the odometer reading of the vehicle at that time.

6.51 Due to the onset of the bushfires in January and the resultant
damage to the Bureau’s workshop, however, only part of the Audit’s
testing program could be completed.  That is, the Audit was only able to
inspect a sample of vehicle maintenance records.    It was not possible to
check vehicle odometer readings back to maintenance records.

6.52 The result of the testing that was undertaken, however, was
satisfactory.  The Audit found evidence from that portion of the testing
that vehicle maintenance was being undertaken according to the Bureau’s
own maintenance schedules.
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6.53 Vehicle manufacturers and other major suppliers, however, have
not formally agreed the Bureau’s maintenance schedules.  In addition, the
Bureau has not formally endorsed them.  As indicated above the
schedules have been developed by Bureau staff in the light of usage
patterns for particular classes of emergency service vehicles.

6.54 In this regard, the audit noted that ambulance vehicles are
serviced more frequently than that recommended by the manufacturers
for vehicles being driven under urgent duty conditions.  Bushfire
vehicles, which are usually driven for a minimal number of kilometres
each year as a result of their operational environment, are serviced quite
differently than that recommended by manufacturers.  Finally, it was not
possible for the Audit to compare manufacturers’ frequency schedules for
urban fire appliances with Bureau practice because no details were
available on manufacturers recommended schedules.

6.55 Against this background, the Audit sought assurances from the
Bureau that vehicle manufacturers considered that the servicing patterns
adopted by the Bureau were adequate.  Such assurances could not be
obtained from manufacturers.

6.56 The Audit also tested the frequency of the maintenance of
ambulance stretchers and trailers by reviewing a sample of maintenance
records.  The results of this testing was also satisfactory.

6.57 Due to the absence of formal policies on vehicle maintenance and
as formal comments have not been obtained on current Bureau practice
from manufacturers and other major suppliers, it is not possible for the
Audit to assess the adequacy of the Bureau’s maintenance arrangements.

6.58 Maintenance and service schedules for all forms of operational
assets should be based on manufacturers’ recommended schedules or
modified in consultation with particular manufacturers and major
suppliers to reflect the Bureau’s unique driving and usage profiles.   Such
policies should be developed and endorsed by the Bureau.

Suggested Action

6.59 Accordingly, the Audit suggests that the Bureau give
consideration to developing and endorsing formal policies on the
maintenance of its operational vehicles, after taking into account vehicle
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usage patterns and manufacturers’ and other major suppliers’
recommended servicing schedules.

EQUIPMENT INSPECTIONS

6.60 Each of the Services requires personnel assigned to vehicles to
inspect the equipment on their vehicles and trailers at the commencement
of each shift or prior to a vehicle being deployed.  The purpose of those
inspections is to ensure that each item of equipment that should be carried
is available for use if necessary and is serviceable.  In the case of the
Bushfire Service and the Fire Brigade, crews are also required to conduct
an equipment check at the conclusion of each incident.

6.61 To assist assigned personnel to perform their equipment checks,
each Service has developed inventories of the equipment carried on each
vehicle and trailer. Inventories would normally be expected to contain the
name of each item of equipment, the number of each items carried and
the location in which each item is stowed.

Audit Comments

6.62 The Audit examined a sample of 24 of the Bureau’s vehicles and
trailers.  The purpose of the examinations was to confirm:
� that each vehicle or trailer had a formal and effective inventory;

� that each inventory contained a list of equipment, the quantities of
each item of equipment carried and the location in which each
item is stowed;

� all items listed in the inventories were located on the relevant
vehicle or trailer and were stowed in their designated locations;
and

� that all important equipment on the vehicle or trailer was listed on
the inventory.

6.63 Individual results of the inspections undertaken in each Service
are summarised in the following paragraphs.

Ambulance Service

6.64 During the inspection of a sample of ambulances the Audit noted
that:
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� the inventory of one ambulance could not be located;

� each inventory located contained a list of equipment, the
quantities of each item of equipment carried and the location in
which each item should be stowed;

� all ambulances contained one or more drugs that were not listed in
their inventories;

� in all ambulances some items were stowed in locations other than
those specified in their inventories; and

� defibrillators were located in each ambulance but were not
included in their inventories.

Bushfire Service

6.65 During the inspection of a sample of tankers, light units and quick
fill trailers the Audit noted that:
� all tankers and light units inspected were found to have inventory

lists;
� no inventory exists for the equipment stowed on quick fill trailers;

� all inventory lists included the name and quantity of each item,
however, they did not include the location in which items should
be stowed;

� some items, such as such as foam bottles and storz spanners,
which were included on the tanker inventory, could not be located
on two tankers;

� some items, such as spades, bolt cutters and storz spanners, which
were included on the light unit inventory, could not be located on
one light unit;

� some items, such as a chain saw helmet and towing chains were
found on two tankers but were not listed on their inventory; and

� some items, such as a portable radio, were found on one light unit
but were not listed on its inventory.

Emergency Service

6.66 During the inspection of a sample of helicopter support, storm
damage and catering trailers the Audit noted that:
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� all trailers inspected were found to have satisfactory inventory
lists;

� all items on the helicopter support trailer and the catering trailer
inventories were located in their trailers;

� some items, such as tarpaulins and rakes, were included in the
storm damage trailer inventory but could not be located in the
trailer; and

� some items, such as safety goggles and ear muffs, were found on
the storm damage trailer but were not listed on the inventory.

Fire Brigade

6.67 During the inspection of a sample of pumpers, tankers and
specialist vehicles the Audit noted that:

� all appliances were found to have inventory lists;

� except for the HAZMAT vehicle, each inventory contained a list
of equipment, the quantities of each item of equipment carried and
the location in which each item should be stowed;

� all inventory lists were held at fire brigade stations and only some
were held on appliances;

� some items, such as a respirator and a 25 mm canvas hose were
included in the tanker inventory but could not be located on the
tanker;

� all items on the rescue vehicle inventory were located on the
rescue vehicles inspected;

� some items, such as a thermal imaging camera and an oxygen
tank, were included in the breathing apparatus support vehicle
inventory but could not be located on the vehicle;

� a large number of items, such as air hoses and cellulose absorbent,
were included in the HAZMAT vehicle’s inventory but could not
be located on the vehicle;

� there were a number of discrepancies in the quantities of items
included in the HAZMAT vehicle’s inventory and the number of
items located on the vehicle;

� some items, such as bolt cutters and a sharps container, were
found on some appliances but not listed in their inventories;
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� some items, such as a first aid kit, were found on the Bronto but
were not listed in its inventory; and

� some items, such as BA cylinders and a tool box, were found on
the HAZMAT vehicle but were not listed in its inventory.

Summary

6.68 The preparation and maintenance of accurate inventory lists, their
ready availability to vehicle crews and their regular checking against
items held on vehicles or trailers provides an effective way of ensuring
that all necessary equipment is available and ready for use. As a result of
its inspections, the Audit found that procedures and practices for ensuring
that emergency service vehicles are always equipped with appropriate
operational equipment requires enhancement.

6.69 The Audit noted that, except for one ambulance and the quick fill
tankers, all vehicles and trailers have inventory lists.  Not all inventory
lists, however, could be easily located.  Inventory lists should be prepared
for all vehicles and trailers and placed in designated locations in each
vehicle or trailer.

6.70 The Audit also noted that all inventory lists were typed on paper.
In some cases, they were laminated to make them more durable.  It may
be more effective if all inventory lists were laminated.

6.71 In addition, there was some difficulty in checking the existence of
particular items of equipment as some items of equipment were stowed in
parts of the vehicle other than that indicated on the inventory.   It may be
more effective for those checking the existence of items of equipment if
sub-inventory lists were affixed to the inside doors of individual lockers
and similar storage areas to aid equipment checks.

6.72 During the inspections, the Audit was advised that fire brigade
officers receive training in vehicle inventories and are expected to know
the location of all items on all vehicles. Notwithstanding this, the Audit
considers that it may be more effective if vehicle inventories were also
held on individual vehicles.

6.73 The Audit found a number of discrepancies between individual
inventories and the equipment stowed on vehicles.  There should not be
any major discrepancies between that equipment listed on an inventory
and the equipment carried on a vehicle.  If there are items on an inventory
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that cannot be found, they should be replaced.  If there are items on
inventory lists that are no longer required, they should be removed from
the inventory.  If significant items of equipment are being carried on
vehicles in order that operational tasks may be performed effectively,
then those items should be added to the inventory lists.

6.74 As a result, the inventories of all vehicles and trailers should be
reviewed for relevance, completeness and accuracy and remedial action
be taken as required.  In addition, a rigorous equipment inspection regime
should be implemented for all vehicles and trailers to ensure that required
items are always available and ready for use when required.

6.75 In making these comments, the Audit notes that on occasions
additional items of minor equipments or additional quantities of some
equipments will be carried on individual vehicles to meet individual or
local requirements.  These local arrangements, however, do not affect the
substance of the comments made in the preceding paragraphs.

Suggested Actions

6.76 Accordingly it is suggested that the Bureau give consideration to
enhancing the readiness of its equipment by:
� ensuring that all inventory lists are updated regularly;

� placing current inventories in all vehicles and trailers in
designated locations;

� laminating inventory lists;

� reviewing the inventories of all vehicles and trailers for their
relevance, completeness and accuracy and taking remedial action
as required;

� implementing a rigorous equipment inspection regime by all
vehicle and trailer crews to ensure that the equipment included on
inventory lists is readily available and ready for use when
required; and

� placing sub-inventory lists in individual lockers and similar places
where equipment is stowed.

PHYSICAL SECURITY

6.77 Physical security measures are of great importance to the
operational readiness of emergency services. They assist in ensuring all
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equipment is intact and ready for use when required by protecting
equipment from theft and vandalism.

6.78 At present the Bureau has no formal guidelines in place that
provides appropriate requirements for physical security measures. As a
result, measures vary from Service to Service and station to station.

6.79 Acts of vandalism have been recorded by each of the Services
over the past two years.  These have included several at Ambulance
stations, at least two at Bushfire Service stations and a small number of
incidents at Fire Brigade stations.

Audit Comments

6.80 In order to evaluate whether each of the Bureau’s stations had
adequate physical security measures in place to guard against equipment
being stolen or vandalised, the Audit inspected each station.  The
inspections focused on whether:

� each station had basic security measures such as perimeter
fencing, locked gates and doors, alarm systems, security screens
on windows and doors and security lighting;

� the security of each station could be reasonably expected to deter
most attempted thefts and vandalism; and,

� that all major equipment and vehicles were properly secured.

6.81 Individual results of the inspections undertaken in each Service
are summarised in the following paragraphs.

Ambulance Service

6.82 Inspections were conducted on the physical security measures at
each of the Bureau’s seven Ambulance stations.

6.83 All stations, except for one in Dickson, had similar security
measures in place.  These stations have adequate physical security
measures that could be expected to deter most acts of theft and vandalism
except that they are not equipped with alarm systems. Measures noted by
the Audit included perimeter fencing, gates, adequate lighting and
security screens and/or locks on windows and doors.
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6.84 The physical security at the Dickson station appeared to the Audit
to be inadequate given the surrounding environment. Several incidents of
vandalism have occurred at the site over the last few years resulting in
damage to operational equipment.  Major weaknesses in security
identified by the Audit included a lack of perimeter fencing and
inadequate lighting.

6.85 Perimeter fencing has not been installed at the site because a road
abuts the station building.  The Audit was informed that the Bureau
understands that the road is a public thoroughfare and it would be illegal
to construct perimeter fencing across it thereby permanently closing it to
public access.

6.86 The Department of Urban Services, however, informed the Audit
that this is not the case and the road is a private road that has been
constructed within the boundaries of the station property.  Accordingly,
the Bureau is free to permanently close the road by erecting a perimeter
fence around the station property.

6.87 The fact that alarm systems have not been installed at Ambulance
stations is a matter of concern.  This is because both operational
equipment and a range of drugs are stored on stations.  Clearly the
existence of drugs on station premises increases the risk of break-ins.  In
addition, ambulance stations are left unattended for large periods of time
each day when ambulance crews respond to calls for assistance.
Consideration should be given to installing alarm systems at all
ambulance stations.

Bushfire and Emergency Services

6.88 Inspections were conducted on the physical security measures at
each of the Bureau’s eight Volunteer Bushfire and Emergency Service
stations.

6.89 All stations except two demonstrated adequate physical security
measures to deter acts of vandalism and theft. Measures noted by the
Audit included perimeter fencing, gates, alarm systems, security screens
and/or locks on windows and doors and adequate lighting.

6.90 The alarm systems include a strobe warning light, sensor lights
and a screamer alarm.  All stations with alarm systems also had alternate
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power supply systems installed to ensure equipment remained operational
in the event of a power failure.

6.91 Only Southern Districts and Tidbinbilla stations have not installed
alarm systems. These two stations are located in rural areas.
Accordingly, consideration could be given to installing alarms at these
locations in due course.

Fire Brigade

6.92 Inspections were conducted on the physical security measures at
each of the Bureau’s nine Fire Brigade stations.

6.93 All Brigade stations demonstrated adequate physical security
measures that could be expected to deter acts of theft and vandalism
except that they were not equipped with alarm systems. Measures noted
by the Audit included perimeter fencing, gates, adequate lighting and
security screens and/or locks on windows and doors.

6.94 Fire Brigade stations are left unattended when Fire Brigade crews
attend emergency call outs.  Accordingly, consideration should be given
to installing alarm systems at all Fire Brigade stations.

Summary

6.95 As a result of the inspections, the Audit found that security
measures at almost all of the Bureau’s stations appeared to be generally
effective.  The Audit found, however, that there were a number of
instances where improvements to security measures could be beneficial.

6.96 Construction of perimeter fencing at the Dickson Ambulance
station is desirable to improving the level of physical security at that
station.  Consideration should be given to erecting the fencing as a matter
of priority.  In addition, adequate lighting could also be installed at the
station to improve security at night.

6.97 Alarm systems provide both a deterrent against theft and
vandalism and are an effective method of providing prompt responses to
security breaches.  Alarms could be installed at all stations to improve the
level of security of operational assets.  The priority for installation of
alarm systems might be ambulance stations followed by Fire Brigade
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stations and then the two Bushfire Service stations that do not have them
installed.

6.98 The Audit noted that only the Bushfire Service has installed back
up power systems in order to keep their stations operational in the event
of a power failure.  The Bureau might also review whether all stations
should install backup power systems for security circuits in case of
disruption to their electricity supply.

6.99 At the outset it was noted that the Bureau has not prepared formal
guidelines on physical security measures at its stations.  Consideration
should be given to developing formal guidelines that set out appropriate
security arrangements for each station. This will help to ensure that basic
levels of security exist at each location.

6.100 In addition the Bureau should conduct regular reviews of security
arrangements at each station at least once every two years.  This would
provide an ongoing assurance that security measures are effective in the
light of current threats.

Suggested Actions

6.101 Accordingly, it is suggested that the Bureau give consideration to
erecting perimeter fencing and installing adequate lighting around the
Dickson ambulance station.

6.102 It is also suggested that the Bureau give consideration to
enhancing its physical security by:

� installing adequate alarm systems at all of its stations;

� implementing back up power systems at each station;

� developing formal physical security guidelines for each of its
stations and other establishments; and,

� reviewing the physical security measures for each station at least
once every two years.

DECONTAMINATION ARRANGEMENTS

6.103 The Fire Brigade is involved in some 80 hazardous material
incidents each year. These incidents may be accidental or deliberate and
could involve chemical, biological or radiation hazards.
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6.104 At present, fire brigade decontamination procedures are
determined on a case-by-case basis. The bureau has no formal policies
regarding decontamination of vehicles or equipment.

Possible Better Practice

6.105 In order to respond to contamination incidents, fire services need
to ensure that they are operationally ready to deal with such hazardous
material incidents and that they have arrangements in place to protect
their equipment. Personnel must also have sufficient information and
training to implement a decontamination strategy should an incident arise.

6.106 Accordingly, the Australian Fire Council Authority has prepared
guidelines on decontamination procedures including those for vehicles
and equipment.26  These guidelines state that Fire Services should have
procedures for the decontamination of personnel, vehicles and equipment.

6.107 The guidelines suggest arrangements for planning,
decontamination, and health monitoring.  In summary:

� planning needs to include the appointment of appropriate
decontamination personnel, determining the decontamination
strategy, identifying the location of the decontamination zone, and
to minimising the environmental impact of run-off;

� decontamination methods need to be developed that allow fire
services to conduct all necessary decontamination actions for
chemical contaminants as well as those relating to less frequent
events of biological and radioactive materials;

� decontamination of equipment involves fire services developing
procedures to ensure all vehicles and equipment used within a hot
zone receives an appropriate form of decontamination; and

� health monitoring entails a recovery plan that should also be
administered that will allow the community to return to normal as
soon as possible.

                                                
26 Australian Fire Authorities Council (AFAC) Best Practices Model for Hazardous Materials
Incident Response, March 2002.
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Audit Comments

6.108 There is a danger that fire brigade equipment or personnel could
become contaminated in some hazardous materials incidents. Not
withstanding that, the fire brigade deals with decontamination
arrangements on a case-by-case basis, these incidents could have serious
consequences and it would be prudent to develop formal procedures.

6.109 The purpose of such arrangements would be to reduce and prevent
the spread of contamination from people and equipment used at incidents
involving hazardous materials. The guidelines developed by The
Australian Fire Council Authority would be a useful starting point for the
Bureau.

Suggested Action

6.110 Accordingly, it is suggested that the Bureau develop formal
arrangements for the decontamination of any of its vehicles that may be
contaminated as a result of exposure to chemical, biological or radiation
hazards.

CONCLUSION

6.111 The readiness of emergency service equipment depends on the
location of the facilities from which emergency responses would be
initiated and decisions about what assets should be assigned to particular
stations or brigades.  Equipment readiness is also a function of a number
of more specific matters including maintenance procedures and its
periodic inspection by emergency service crews prior to deployment in
response to emergency incidents.

6.112 The Audit found that while it was unable to form a view on the
adequacy of the location of the Bureau’s facilities, the other aspects of the
readiness of its operational equipment are generally satisfactory.  Some
enhancements, however, are required to ensure that equipment is as ready
as possible.  Implementation of the suggestions contained in this chapter
should redress the Audit’s concerns in this regard.
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7 SELECTED MANAGEMENT ISSUES

INTRODUCTION

7.1 The chapter discusses three management issues that arose during
the course of the audit.  These were the adequacy of the Bureau’s existing
performance measures, the results of a recent departmental review of the
Bureau’s fixed assets and the results of the Audit’s review of the
Bureau’s registers of its motor vehicles and other operational assets.

7.2 Specifically this Chapter discusses:
� extant outputs and performance measures;
� the adequacy of extant performance measurers;
� the recent departmental fixed assets review;
� registers of motor vehicles and trailers; and
� registers of other operational equipment.

SIGNIFICANT FINDINGS

� Existing performance measures are incomplete and unclear.

� The Department does not report on the preparedness of the
Bureau’s emergency services.

� The major findings of a 2001 Departmental review of its fixed
assets registers have not been implemented.

� The Bureau’s registers of its operational motor vehicles and
other assets are generally satisfactory.

� It appears, however, that the Department’s register of
operational motor vehicles may be inaccurate.

OUTPUTS AND PERFORMANCE MEASURES

7.3 Outputs and performance measures are used by the Government
to specify those outputs to be delivered by departments.  Performance
measures provide a quantitative measure of the quantity, quality,
timeliness and cost of outputs to be delivered.

7.4 The Government has provided the Department of Justice and
Community Safety with a series of outputs and performance measures
relating specifically to emergency services.  This section outlines the
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legal basis of outputs and performance measures, describes the current
outputs and performance measures specified by the Government and
comments on their adequacy.

Legal Basis for Outputs and Performance Measures

7.5 Section 10 of the Financial Management Act 1996 provides for
the Treasurer to lay before the Legislative Assembly the proposed budget
for each department for the year as part of the annual budget processes.
Section 12 of the Act states that the proposed budget of a department
shall include a statement of the classes of outputs that it is proposed that
the department should provide during the year and the performance
criteria to be met by departments in providing those outputs.

7.6 Sub-section 27(1) of the Act states that a department shall, as
soon as possible after the end of each financial year, prepare annual
financial statements relating to its operations during the year.  Sub-section
27(3) of the Act states that the annual financial statements of a
department shall include a statement of the performance of the
department in providing each class of outputs provided by it during the
year.  The statement is to compare the performance with that forecast in
the budget for the department and give particulars of the extent to which
the performance criteria specified in the budget were satisfied.

Published Outputs and Performance Measures

7.7 The outputs and performance measures of the Department of
Justice and Community Safety includes a number of Output Classes.
Output Class 4 is termed emergency management.  Within Output Class 4
are two specific outputs.  Output 4.1 is termed Prevention/Mitigation and
falls outside the scope of this audit.  Output 4.2 is termed Response.
Output 4.2  is described as the provision of:

� trained and appropriate, strategically located and maintained
resources which are prepared for and ready to respond to
emergencies.

� services to the prepared community.

� testing of procedures. 27

                                                
27 Department of Justice and Community Safety Annual Report 2002, Volume 2, page 85.
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7.8 The measures used to assess whether Output 4.2 is being achieved
satisfactorily are listed under the headings of quantity,
quality/effectiveness, timeliness and cost. The performance measures
associated with each of these headings are discussed below

7.9 Under the heading Quantity, the measures list the number of
incidents that each of the four Services is estimated28 to be required to
attend in the following year and the number of incidents actually
attended.  Provision is also made for the recording of numeric variances
between estimated and actual results. Provision is also made in the
measures for notes to explain the reasons for any variances that occur and
any other matter requiring a narrative explanation.  For example, the
Department’s 2002 annual report recorded that the Bushfire Service
attended 47.3 percent fewer bushfires than that estimated.  The notes to
the Measures explained that this fall was due to the fact that the ‘major
Christmas bushfires are counted as 6 incidents only although there were
many responses.’

7.10 Under the heading Quality/Effectiveness, the measures list targets
and actual results for three specific events relating to two of the four
Services.  The events listed are the survival rates from out of hospital
cardiac arrest, the percentage of emergencies that receive a paramedic
response and the percentage of structural fires that are contained to the
room of origin.  Provision is also made for the inclusion of a numeric
variance and narrative notes to explain the reasons for any variances that
occur and any other matter requiring a narrative explanation.

7.11 Under the heading Timeliness, the measures list targets and actual
results for the 50th and 90th percentile of first responding service to
emergency calls for ‘ambulance emergencies’, ‘Fire Service’ and ‘Other’.
Under the same heading the Measures also lists ‘50 and 90 percentile of
bushfires contained within size area’.  The percentile areas are one
hectare for the 50th percentile and five hectares for the 90th percentile.

7.12 Provision is also made for the inclusion of a numeric variance and
narrative notes to explain the reasons for any variances that occur and any
other matter requiring a narrative explanation. In the Department’s annual
report for 2002 a note is included for the ‘Fire Service’ and ‘Other’
indicating that in these cases ‘factors effecting the response times are the
location of the incident and the location of the response resource at the
time of the emergency call.’
                                                
28 In  the measures, the estimate is referred to as a target.
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7.13 Under the heading Cost, the measures list targets and actual costs
per head of population for response activities. Provision is also made for
the inclusion of a numeric variance and narrative notes to explain the
reasons for any variances that occur and any other matter requiring a
narrative explanation.

Audit Comments

7.14 The inclusion of performance targets for emergency responses in
the Department’s budget places an obligation on the Bureau and
individual Services to deliver their responses in accordance with the
targets set by Government.  The extent to which those targets are
achieved are reported and explained in a Statement of Performance
included in the Department’s annual report.  Statements of Performance
are an integral part of the Department’s financial statements.

7.15 The Auditor-General audits aspects of the Statements of
Performance and an opinion is provided on them.  Audit procedures are
undertaken to form an opinion on whether, in all material respects, the
Statement of Performance has been prepared in accordance with the
Financial Management Act and fairly represents the indicated
performance.  Due to the subjectivity of many of the explanations for
variances between actual performance and budget performance, all
explanations have been excluded from the scope of the audit.  In addition,
the Audit scope does not include an assessment of the relevance or
appropriateness of the measures for evaluating the effectiveness or
efficiency of the Department.

7.16 The extent to which targets are achieved will have implications
for a number of matters.  Of relevance to this audit are the numbers and
type of equipment required by each of the Services and the location of
each of the Service’s stations.  In addition, the extent to which targets are
achieved will have implications for the number and type of employees
and volunteers in each Service, approaches to training and Service
protocols.  Each of these matters will in turn have implications for the
funding of the Bureau and each of its Services.  The implications for
those matters of relevance to this audit are discussed elsewhere in this
report.

7.17 The Audit’s analysis of the statement of performance for Output
4.2 Response has found that they are incomplete and unclear.  These
findings are discussed below.
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7.18 The description of Output 4.2 Response is in three parts.  The first
part of the description, that is ‘the provision of trained and appropriate,
strategically located and maintained resources which are prepared for and
ready to respond to emergencies’, is considered to be entirely appropriate
and encapsulates the raison d’etre of emergency services.

7.19 The Audit, however, could not understand the meaning of the
second part of the description, which is ‘provision of services to the
prepared community’.  Similarly, the meaning of the third part of the
description, which is ‘provision of testing of procedures’ is unclear.  The
meaning of these descriptions should be clarified.  In any event, none of
the performance measures associated with the Output seem to be related
to the second and third parts of the description.

7.20 The Statement includes a measure of Quantity for each Service.
The inclusion of a measure relating to the estimated number of incidents
attended by each of the Services is not a measure of performance.  It is an
indicator of activity.  Nonetheless, the data is essential background
information to an understanding of the tempo of emergency service
operations.  It should be included in the Statement for that purpose,
perhaps, however, as a part of the description section rather than as a
measure of performance.  In any event the term ‘target’ is inappropriate
as a label for the estimated number of incidents attended by each Service.
It should be replaced with the term ‘estimate’ or omitted altogether.

7.21 The Statement includes three measures of Quality/Effectiveness.
Two of the measures relate to the Ambulance and one relates to the Fire
Brigade.   There are no measures of the quality or effectiveness of the
ways in which the Bushfire Service and Emergency Service perform their
roles.  The Audit considers that quality/effectiveness measures should be
included for both of these Services.

7.22 The development of an effective quality/effectiveness measure for
the Emergency Service is somewhat difficult and subjective as that
Service primarily provides support to the other Services, the Australian
Federal Police, the Civil Aviation Safety Authority or affected
communities.  The Audit suggests that a quality/effectiveness measure
that measures how well services are provided to the supported Services or
communities referred to above would be appropriate.   Such a
performance measure could be by a satisfaction survey forwarded to
supported agencies or by sample to affected communities after support
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has been provided in order to gauge their satisfaction with the quality of
support provided.

7.23 The Statement includes four measures of Timeliness.  Two of the
measures clearly and appropriately relate to the Ambulance Service and
Fire Brigade.  One measure relates to the proportion of bushfires
contained within particular areas of size.  This measure is a
quality/effectiveness measure and should be included in that section.

7.24 The final measure under the heading Timeliness relates to
response times for a category called ‘Other’. It is not possible to
determine from the budget papers or the Department’s annual report to
which Service this measure relates or what type of incident is being
responded to within the target and actual times.  The Bureau has advised
the Audit that this measure relates to the timeliness of Fire Brigade
responses to non-fire emergencies such as motor vehicle accidents,
hazardous material incidents, trench collapses and animal rescues.   If this
is correct, the measure should be reworded to make it clear as to what is
intended.

7.25 Finally, the Statement includes one Cost measure, that is, the cost
per head for response measures.  This is considered an appropriate
measure of the movements in the cost of providing emergency services
over time.

7.26 The comments made in this section largely refer to ways in which
current performance measures and their presentation may be improved.
In doing so, however, the Audit has identified a number of possible
deficiencies in the current performance measures.  These deficiencies are
discussed in more detail in the following section.

Suggested Action

7.27 Accordingly, it is suggested that the Statement of Performance for
Output 4.2 Response be revised, as far as is possible within the
framework of the overall guidance on performance measures, to take
account of the deficiencies identified in this section.



EMERGENCY SERVICES

123

ADEQUACY OF PERFORMANCE MEASURES

7.28 The Productivity Commission, in its 2002 report on Government
Services29, has developed a framework for performance indicators based
on the objectives of emergency management that are common to all
Australian emergency management agencies.  The aim of the indicator
framework is to provide information on the efficiency and effectiveness
of government provided and/or funded emergency management services.

7.29 The performance framework includes four performance indicators
to assess the effectiveness of agencies outputs.  They are
prevention/mitigation, preparedness, response and recovery.  As indicated
in the previous section, ‘prevention/mitigation’ are not relevant for the
purposes of this audit and are not considered further.  Similarly,
‘recovery’ is outside the scope of this audit and is not considered further.

7.30 The Department uses and reports on response indicators.  They
have been discussed earlier in this chapter. The Department, however,
does not report on the preparedness of the Bureau’s emergency services.

Audit Comment

7.31 The audit notes that, although the Productivity Commission has
nominated preparedness indicators in its framework of performance
measures, no emergency management agency in Australia publicly
reports on its preparedness. Notwithstanding this situation, the Audit
considers that the inclusion of preparedness reporting would be of
considerable benefit to decision makers and other stakeholders in the
Territory.

7.32 At their broadest, such measures could be used to inform decision
making on matching resources with potential risks.  On a more specific
level and from an equipment perspective, preparedness reporting could
inform decision making on matters such as vehicle and equipment
requirements and standards and maintenance regimes.

                                                
29 Productivity Commission, Report on Government Services 2002, Volume 2 Emergency
Management, Community Services, Housing,  AGPS  pages 584-587.
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7.33 Possible equipment related preparedness performance measures30

could include:

� the average number of operational vehicles and other key
equipments in each Service that are ready and available for
deployment at any one time;

� the proportion of operational assets by type and Service that meet
appropriate standards; and

� the proportion of vehicles and equipment that are fully maintained
in accordance with manufacturers’ specifications or other agreed
specifications.

Suggested Action

7.34 It is suggested that consideration be given to including a
performance measure for emergency service preparedness in performance
reporting on emergency management.  Such reporting should take into
account the suggestions included in this section.

DEPARTMENTAL FIXED ASSET REVIEW

Background to the Review

7.35 The Department has a register of all of its assets.  The
Department’s asset register includes the assets of the Bureau.  The
register is reconciled annually to the Department’s General Ledger.

7.36 In response to management concerns about the integrity of the
Department’s asset register, a ‘Fixed Asset Review’ of the Department’s
assets was initiated in the beginning of 2001.  As part of that review the
Department undertook a whole-of-department stock take of all physical
items owned by the Bureau.

Findings of the Review

7.37 In particular, the Fixed Asset Review noted that:
The management of ESB vehicles and operational equipment is,
by far the area within the department with the greatest scope for

                                                
30 It should be noted that there are a number of preparedness related measures that fall outside
the scope of this audit.  Such measures would include the existence and testing of appropriate
plans, the levels of training and the adequacy of operational protocols.
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improving asset management. The two components of asset
management that are most in need of attention are the
aggregation/disaggregation31 of operational assets and tracking
the movements of operations assets.32

7.38 The Fixed Asset Review also noted that the Fire Brigade asset
sub-register was comprehensive but had not been optimally maintained in
the recent past. No asset sub-registers existed for Ambulance, Bushfire or
Emergency services equipment.

7.39 The Fixed Asset Review discovered several trailers and a small
number of vehicles that physically existed but were not recorded on the
Departmental asset register. The review also discovered two vehicles that
had been disposed of by the Bureau but were included in the
Department’s asset register.

Recommendations of the Review

7.40 A key recommendation from the Review was that the Department
should conduct a review of its fundamental approach to recording its
operational assets.  The main point at issue was whether the Bureau’s
fixed assets register should list all major operational assets complete with
all associated equipment or whether all assets should be recorded
separately.

7.41 For example, under an aggregated approach the fixed assets
register include all bushfire tankers but would not include the equipment,
such as chain saw kits, carried on each tanker.  The individual items of
equipment on each tanker would be recorded on each tanker’s own
inventory list.  Under a disaggregated approach bushfire tankers and
chainsaw kits would be separately recorded in the fixed assets register.

7.42 The Review also recommended that the Department develop asset
sub-registers for each of the Services. These sub-registers should be
maintained by those with hands on knowledge of the procurement,
movement and disposal of the operational plant and equipment. This
would provide consistency between each of the Services.
                                                
31 Aggregation means the inclusion of minor assets, which are originally purchased and
recorded individually, as a component of a greater asset.  For example under an aggregated
approach all items normally included in a fir e tanker would not be recorded separately in the
Department’s asset register but would only be included in that tankers individual inventory.

32 Fixed Asset Review – Report to the Chief Executive dated 6 June 2001, page 7.
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7.43 Finally, the Review recommended that the sub-registers be
reconciled to the departmental fixed asset register on a monthly basis.
The regular reconciliation of the Bureau’s asset sub-registers to the
Departments fixed asset register would assist in maintaining the integrity
of the Department’s register.

Department Response to the Review

7.44 In response to the Review, the Department decided that it would
conduct an examination of the merits of the aggregation process. This
examination, however, has not been completed.

7.45 In a further response to the Review, the Bureau has created a new
position of Stores Manager to develop sub-registers for each of the
Services.  This position has been filled, however, to date the focus of the
Stores Manager has been on reengineering the Bureau’s inventory
management processes. The development of sub-registers is identified as
a future priority but as yet no work has been undertaken.

Audit Comments

7.46 The Review has clearly identified major difficulties in asset
management due to the Department’s current aggregation/ disaggregation
policies. These difficulties are primarily due to the complexity of the
number and type of assets held by the Bureau.

7.47 As the major problems associated with the Department’s asset
management policies appear to have been identified, it may be that a
further detailed review of aggregation/disaggregation policies is
unnecessary. Instead, what may be necessary is the development of clear
Departmental guidance for the implementation of a simplified aggregated
asset management strategy.

7.48 The Review also highlighted the importance for the Department
and the Bureau to have accurate and reconcilable asset registers. The
Audit supports the recommendation that the Bureau create Service
specific sub-registers, which would be reconciled on a regular basis to the
Department’s asset register.
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Suggested Action

7.49 Accordingly, it is suggested that the Department give close
consideration to implementing all outstanding recommendations of its
2001 review of fixed assets as a matter of priority.   Outstanding
recommendations include a review of the Department’s
aggregation/disaggregation policies; the creation of Service sub-registers
of fixed assets and the regular reconciliation of those sub-registers with
the Department’s fixed assets register.

REGISTERS OF MOTOR VEHICLES AND TRAILERS

7.50 Pursuant to paragraph 31 (2)(e) of the Financial Management Act
1996 the Chief Executive is responsible for ensuring that ‘adequate
control is maintained over the assets of the department’. The Department
maintains a fixed asset register33 of the Bureau’s assets, on behalf of the
Chief Executive. The Bureau also maintains listings of all of its vehicles
and trailers by individual Service.

7.51 The ACT Accounting Policy Manual states that an entity should
record, in its asset register, assets which have one or more of the
following attributes:
� a useful life greater than one year;

� are valued over $2000;

� are portable and attractive; or

� where individual units cost less than $2000 but may be combined
to form an operating unit which has a material value.

7.52 Further guidance for asset management can be found in the draft
Framework and Guidelines for Asset Management34. This guide contains
an ‘asset register checklist’ with specific reference to vehicles. It provides
a guide to the range of information that should be included when vehicles
are included in an asset register. Such information includes vehicle
registration number, engine and chassis numbers, location where garaged,
date and cost of acquisition and the expected useful life. It would be
expected that the Department would adopt these guidelines.
                                                
33 ‘An Assets Register is a management tool used to record the location, ownership details,
condition and certain financial information relating to assets’ chapter 6.9 of the ACT
Accounting Policy Manual.

34 Issued by the Chief Minister’s Department in 1997.
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7.53 As indicated in the previous section, due to concerns about the
integrity of the Department’s fixed asset register, the Department initiated
a formal review of its assets in early 2001. The Review identified various
discrepancies between the Department’s fixed asset register and the
Bureau’s vehicle and trailer listing. The Review recommended that the
Bureau create specific asset sub-registers in each Service. As indicted
above, this recommendation has been accepted but has not yet been
implemented.

Audit Comments

7.54 As part of the Audit, the Department’s asset register was
reconciled to the Bureau’s vehicle and trailer listings. At the completion
of the reconciliation the Audit found that there were 18 vehicles or
trailers on the Department’s asset register that could not be found on the
Bureau’s vehicle and trailer listing. The Audit’s reconciliation also
revealed 43 vehicles and 22 trailers in the Bureau’s listing that could not
be found in the Department’s asset register. In addition, there were three
instances where the Bushfire Service and the Fire Brigade included the
same vehicle in their respective vehicle and trailer listings.

7.55 These discrepancies may have operational implications as
inaccurate or incorrect information could result in poor decisions being
made regarding vehicle deployment, vehicle maintenance and vehicle
replacement. As a result of the significant discrepancies noted above, the
Audit performed a 100 percent stock take of the Bureau’s operational
vehicles and trailers. The stocktake confirmed the existence of almost all
of the vehicles that were included in the Bureau’s vehicles and trailer
listing.

7.56 However, the stock take revealed that:

� one Emergency Service trailer that was included in the Service’s
vehicle and trailer listing that could not be located.

� one Single Response Unit Ambulance that was included in that
Service’s vehicle and trailer listing had been disposed of; and

� an Emergency Service flood boat was recorded in the Service’s
listing as part of a trailer rather than as a separate asset.

7.57 The Bureau subsequently adjusted these discrepancies.
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7.58 On the basis of these findings it would appear that the
Department’s fixed asset register, rather than the Bureau’s listings, may
be deficient. As the register is used for financial reporting to the
Legislative Assembly it would appear that the Chief Executive may not
be fully meeting his responsibilities under section 31(2)(e) of the
Financial Management Act.

REGISTERS OF OTHER OPERATIONAL EQUIPMENT

7.59 For the purposes of this audit other operational equipment was
limited to defibrillators, resuscitator kits, chemical suits, stretchers,
breathing apparatus equipment and chainsaw kits.  The Bureau maintains
registers of all of these items of equipment by individual Service.

7.60 Defibrillators, resuscitator kits, chemical suits, stretchers,
breathing apparatus equipment and chainsaw kits are significant
operational equipment for two reasons. Firstly, they are integral to the
operational readiness of the Bureau and secondly, their cost is either
significant or they are portable and attractive. Approximate costs are
$14,000 for a defibrillator, $7,000 for a resuscitator, $7,000 for a
stretcher, $5,000 for a chemical suit, $2,000 for a set of breathing
apparatus equipment and up to $2,000 for a chainsaw kit.

7.61 The draft Framework and Guidelines for Asset Management does
not contain any ‘asset register checklist’ for equipment.  Ideally, however,
equipment registers should at least indicate the name of the equipment
(including that of the manufacturer) and a unique identification label (eg.
a serial number).

Audit Comments

7.62 The Audit performed a stock take of the Bureau’s other
operational equipment for the purpose of assessing the accuracy of the
Bureau’s asset registers. The Audit tested 100 percent of the Bureau’s
chemical suits, defibrillators, resuscitator kits and stretchers because of
their small number and high individual value.  Conversely, the Audit
tested a sample of the breathing apparatus equipment because of their
high number and low individual value.   As chainsaw kits are important to
Bushfire Service and the Emergency Service operations and are attractive
portable items, a sample of these kits was also tested as part of the stock
take. Individual results of the stock take are summarised in the following
paragraphs.
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Ambulance Service

7.63 As a result of the stock take, the Audit found that:

� the asset register for resuscitator kits does not include a unique
identification number for each unit;

� 22 resuscitator kits were listed on the Service’s asset register
whereas the Audit sighted 23 resuscitator kits;

� the asset register for defibrillators includes a unique identification
number for each unit;

� one defibrillator listed on the Service’s asset register could not be
located, however after investigation the Audit was advised that it
had been forwarded to a contractor for repair; and

� the asset register for stretchers was accurate and of a high
standard.

Bushfire Service

7.64 As a result of its stock take, the Audit found that, based on its
testing of a sample of Bushfire tankers, all chainsaw kits could probably
be accounted for.

Emergency Service

7.65 As a result of the stock take, the Audit found that, based on its
testing of a sample of trailers, all chainsaw kits could probably be
accounted for.

Fire Brigade

7.66 As a result of the stock take, the Audit found that the asset
registers for breathing apparatus equipment, chemical suits and
resuscitator kits were accurate and of a high standard.

Summary

7.67 As a result of its stock takes, the Audit found that there were only
a very small number of areas where enhancements needed to be made to
the Bureau’s equipment asset registers. These enhancements include the
addition of unique unit identification numbers in the Ambulance
Service’s register of resuscitator kits and the updating of the Ambulance
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Service’s registers of resuscitator kits and defibrillators to take account of
the discrepancies noted by the Audit.

Suggested Actions

7.68 Accordingly, it is suggested that the Bureau give consideration to
enhancing its registers of other operational equipment by:
� including unique unit identification numbers in its register of

resuscitator kits;

� updating its asset registers of resuscitator kits and defibrillators to
take account of the discrepancies noted by the Audit; and

� improving the system used to record equipment being repaired by
external contractors.

CONCLUSION

7.69 The Audit reviewed three elements of the Department’s
management arrangements that came to its attention during the course of
the audit.  Each of those elements is an important part of the
Department’s overall management arrangements.  The Audit found,
however, that there were deficiencies in each element reviewed.  In
particular, the Audit found that emergency service performance measures
are incomplete and unclear, the major findings of a major review of fixed
assets have not been implemented and the Department’s register of motor
vehicles requires correcting.  Implementation of the suggestions
contained in this chapter should assist in ensuring that Departmental
management arrangements are more effective than they otherwise were.
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8 GOVERNANCE ARRANGEMENTS

INTRODUCTION

8.1 Broadly speaking, governance arrangements refer to the processes
by which entities are directed, controlled and held to account35.
Governance is concerned with structures and processes for decision
making, accountability, control and behaviour principally at the top of
organisations.  Governance is also concerned with the relationships
between those at the top of an entity, those that oversight the entity,
including the responsible Minister, and its shareholders.

8.2 An effective system of governance for the management and
provision of emergency services will help facilitate decision making at
the highest levels and will provide appropriate foci for accountability and
responsibility both within and outside that entity. Governance is
underpinned by the principles of openness, integrity and accountability.
Effective governance is also essential for building confidence in public
sector entities – which is in itself necessary if public sector entities are to
be effective in meeting their objectives.36

8.3 It should be noted that governance arrangements are not
dependent on or related to the specific operational functions of an entity.
Rather, governance is concerned with the way in which the performance
of an entity’s specific operational functions is oversighted and those
responsible for the overall operation of an entity are held to account.37

8.4 This Chapter focuses on those aspects of governance
arrangements that came to the Audit’s attention during the course of the
audit.  Specifically the chapter addresses:
� the operating structure for the governance, management and

delivery of emergency services;

                                                
35 Australian National Audit Office, July 1999, Discussion Paper – Corporate Governance in
Commonwealth Authorities.

36 International Federation of Accountants, August 2001, Governance in the Public Sector: A
Governing Body Perspective, Study 13, p 1

37 ACT Auditor-General , 5 June 2002, Report No. 3 of 2002, Governance Arrangements of
Selected Statutory Authorities, p 2.
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� responsibility and reporting arrangements for the heads of each of
the emergency services; and

� the adequacy of the Bushfire Act.

SIGNIFICANT FINDINGS

� The operating structure for the provision of emergency services
appears to be dysfunctional because:

� there is no certainty that the professional views and
perspectives of the emergency services will receive
comprehensive consideration at Government level;

� decisions taken on equipment funding, are not transparent
and there is little public accountability for them;

� the Bureau’s Executive Director has potentially conflicting
statutory and administrative responsibilities which could
fetter the extent to which he is able to meet his statutory
responsibilities for emergency management; and

� overall governance arrangements for emergency services
are minimal and those that do exist are embedded within
the Department.

� Responsibility and reporting arrangements for the Director of
the Ambulance Service and the Director of the Bushfire and
Emergency Services are satisfactory, however those for the Fire
Commissioner are inappropriate.

� The Bushfire Act is, in some respects, considerably out of date
and requires updating.

OPERATING STRUCTURE

Framework

8.5 Emergency services are delivered to the people of the Territory
through a hierarchy comprising the Cabinet, the Minister, the Department
of Justice and Community Safety, the Emergency Services Bureau and
the operational emergency services.    The operational services are the
ACT Ambulance Service, the ACT Bushfire Service, ACT Emergency
Service and the ACT Fire Brigade.

8.6 Within this framework, theoretically the Government specifies to
the Department the outputs it requires in order to achieve its desired
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outcomes for the provision of emergency services.  Within the
Department, the Bureau has specific responsibility for delivering those
outputs.  It achieves this by utilising its own resources and directing the
operations of the four emergency services.  The relationship between
these agencies is summarised and discussed in the following paragraphs.

Department of Justice and Community Safety

8.7 In accordance with section 29 of the Public Sector Management
Act 1994, the Chief Executive of the Department is accountable, under
the relevant Minister38, to the Legislative Assembly for the administration
and business of the Department.  The business of the Department includes
the provision of emergency services as specified by the Government.

8.8 The Department has overall responsibility for delivering
emergency service outputs.  As indicated above, it provides these outputs
through the Bureau.  The Minister is provided with strategic policy advice
on the delivery of emergency services by the Chief Executive.  The Chief
Executive is also responsible for oversighting the work of the Bureau.

Emergency Service Bureau

8.9 The Bureau is an administrative element of the Department of
Justice and Community Safety.  The Department’s 2001-02 annual report
states that the Bureau’s key objectives are to:

� prevent and/or mitigate hazard impact on the community;

� ensure community and agency preparedness;

� provide effective emergency response;

� assist the community recover from incidents and emergencies;
and

� provide an effective emergency management service.

8.10 The Chief Executive is responsible for creating all positions
within the Bureau, other than its Executive Director.  The Chief
Executive is responsible for filling all positions established in the Bureau,
including the position of Executive Director.

                                                
38 In accordance with Administrative Arrangements 2002 No. 2 the relevant Minister is the
Minister for Police and Emergency Services.
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8.11 The position of Executive Director is provided for under section 4
of the Emergency Management Act 1999. Sub-section 4(2) of the Act
states that the chief executive (of the Department of Justice and
Community Safety) shall create and maintain an office in the public
service, the duties of which include performing the functions of the
Executive Director.  The Executive Director is engaged, as an executive,
under section 72 of the Public Sector Management Act.  The Executive
Director’s performance agreement provides for him to be directly
responsible to the Chief Executive of the Department of Justice and
Community Safety.

8.12 The functions of the Executive Director are set out in section 5 of
the Emergency Management Act.  Sub-section 5(1) of the Act states that
the Executive Director is responsible for emergency management.  Sub-
section 5(2) states that the Executive Director shall prepare for
emergencies by:

� conducting education programs and vulnerability analyses;

� establishing and monitoring the continuing effectiveness of
protocols and communications networks;

� maintaining, in such a manner as to be readily accessible, formal
records of emergency management arrangements with other
jurisdictions and with organisations39;

� assisting in the development of preparedness plans relating to
organisations; and

� coordinating public information regarding emergency
management.

8.13 The Chief Executive has entered into a performance agreement
with the Executive Director for the five years ending June 2006.  That
agreement details a number of matters for which the Executive Director
may be held accountable.  They include:

� provision of strategic guidance for the delivery of emergency
services;

� provision of outputs in accordance with agreed performance
targets; and

� achievement of budgeted operating results.

                                                
39 Organisations are defined in section 3 of the Emergency Management Act 1999 to mean a
society, body or group of persons, whether corporate or unincorporated but does not include
an agency.
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Operational Emergency Services

8.14 The heads of the four operational emergency services are
generally responsible to the Executive Director for the operation of their
services.  The following section of this chapter discusses these
relationships in more detail.

Audit Comments

8.15 The operating structure for the provision of emergency services
appears to be ineffective.  These matters are discussed further in the
following paragraphs. In summary, however, there are four principal
grounds for forming this view.

8.16 Firstly, under present structural arrangements there is no certainty
that the views and perspectives of the emergency services will receive
comprehensive consideration at Government level.  Secondly, under
present arrangements, decisions taken on major operational matters, such
as equipment funding, are not transparent and there is little public
accountability for them.  Thirdly, the Executive Director has potentially
conflicting statutory and administrative responsibilities that could fetter
the extent to which he is able to meet his statutory responsibilities for
emergency management.  Finally, the overall governance arrangements
for emergency services are minimal and those that do exist are embedded
within the governance arrangements of the Department.

Inadequate Consideration of Operational Issues

8.17 Under current arrangements the professional views and
perspectives of the emergency services may not receive comprehensive
consideration at Government level because the Services are placed too far
down the responsibility and accountability chain for their views to be
clearly and formally articulated at an appropriate level.  That is, the heads
of each of the operational emergency services are responsible to the
Executive Director of the Bureau.  The Executive Director is, in turn,
responsible to the Chief Executive of the Department who is, in turn,
responsible to the Minister.

8.18 By placing the heads of the operational services at the bottom of
the decision making hierarchy there is considerable scope for their views
to be filtered prior to them being given formal consideration at ministerial
or chief executive levels.  The possibility of this situation occurring
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would be particularly likely when funding issues, such as determining the
level of equipment funding for each of the emergency services, are under
consideration.  Given the importance to the Territory of the provision of
effective emergency services, this may not be in the public interest.  The
government of the day is entitled to receive robust frank and fearless
advice on such matters and to determine a way ahead in the light of all the
circumstances.

8.19 Furthermore, under present structural arrangements, the Executive
Director is placed in a difficult position in that he is responsible on the
one hand to the Chief Executive for contributing to departmental
imperatives and on the other hand for articulating the needs of the
operational emergency services.  Such difficulties are also likely to be
most apparent in a tight budgetary situation when judgements are being
made about the level of funding to be provided to the Services to enable
them to acquire equipment that they consider necessary to effectively
perform their roles.  In these circumstances it is possible that, what are in
fact political decisions, are made within the body of a department of state.

8.20 In chapter 4 the Audit noted that, under present arrangements, the
Chief Executive has no other formal source of advice on emergency
service matters other than that provided to him by the Executive Director.
In view of the potentially conflicting roles of the Executive Director, the
Audit has suggested that a small but appropriately staffed element be
established in the Department to provide advice to the Chief Executive
and Minister on all matters relating to the Bureau and its operating
agencies.

8.21 Implementation of that suggestion would go part way to resolving
the structural shortcomings referred to above.   It would, to some extent,
remove the potential conflict of interest between the Executive Director’s
responsibilities to the Chief Executive and his responsibilities, as the
advocate of the equipment needs of the Services.  This is because the
Bureau would be able to focus on coordinating and managing the
emergency Services, including the provision of adequate funding, and the
proposed departmental element would take account of departmental and
whole of government imperatives as necessary.

8.22 More is required, however, to ensure that there is adequate
visibility of and accountability for decisions taken on the objectives,
performance measures and resourcing of the Territory’s emergency
services.  In the end these are complex matters that require a careful
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balancing of the community’s aspirations and available resources.  In
view of their importance to the community, the Audit considers that the
government of the day should decide on these matters and the Legislative
Assembly should have the information readily available to it to make
ultimate judgements on these matters, if considered necessary.

Inadequate Transparency in Decision Making on Equipment

8.23 Under present arrangements, decisions taken on major operational
matters, such as equipment funding, are not transparent and there is little
public accountability for them.  Decisions on funding for emergency
services equipment is made within the context of overall decisions on
funding for the Department and the results of those deliberations are
included in the budget documentation for the Department.

8.24 Under these arrangements there is very limited visibility of the
Bureau’s key financial arrangements. In particular it is not possible to
determine, from the budget documentation what funds are made available
through budgetary process for the acquisition operational plant and
equipment including ambulances and fire appliances.  Funds made
available for these purposes is included within overall figures for the
Department and it is not possible to separately identify the amounts made
available to the Bureau.

8.25 In addition, there is no provision in the budget documentation, or
elsewhere, for the Bureau to publish a balance sheet or statement of its
financial position. As with the levels of current funding, such information
is included within the Department’s balance sheet and it is not possible to
separately identify the value of the Bureau’s plant and equipment.  The
public availability of such information would provide an insight into the
expected useful life of the Bureau’s major operational equipment and the
adequacy of new equipment funding.

8.26 By way of contrast the Audit notes until 1997-98 such
information was publicly available.  In that year the Budget Papers
included a statement of financial position and cash flow statement for the
Bureau.  The information disclosed in these statements and the
accompanying notes made it possible to clearly identify those funds made
available that year for the acquisition operational plant and equipment.  It
also made it possible to ascertain the current value of the Bureau’s
operational plant and equipment and estimate the extent to which existing
plant and equipment had been depreciated during the year.
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Potentially Conflicting Statutory and Administrative Responsibilities

8.27 Pursuant to sub-section 5(1) of the Emergency Management Act,
the Executive Director is responsible for emergency management.  The
Executive Director, however, is responsible to the Chief Executive who
has not been given similar responsibilities.   This arrangement could fetter
the extent to which the Executive Director is able to perform his statutory
functions.

8.28 The Executive Director could be fettered in the execution of his
statutory responsibilities in situations where the Executive Director and
the Chief Executive differed over the way or extent to which it was
necessary to provide for emergency management.  In these circumstances,
although the Executive Director has statutory responsibilities his intention
to comply with them could be overridden in full or part by the Chief
Executive providing him with a direction on the matter.

8.29 This potentially conflicting situation could possibly be avoided by
providing the Chief Executive with the same statutory responsibilities as
the Executive Director.  Alternatively, the situation could also be avoided
by providing the Bureau with statutory responsibilities and removing it
from the Department.

General Deficiencies in Governance Arrangements

8.30 As indicated above, the overall governance arrangements for
emergency services are minimal and those that do exist are embedded
within the governance arrangements of the Department.   The Audit’s
main concerns with present governance arrangements for the Bureau are
that it has no vehicle to provide it with strategic guidance, there is very
limited visibility of the Bureau’s key financial arrangements and the
Bureau has no internal audit capability.  These matters are discussed
briefly below.

8.31 The Bureau has no governing board or similar arrangement.  The
principal concern with this fact is that there is no formal vehicle for
strategic level consideration of the business risks facing the Bureau and
the resolution, at an appropriate level, of the methods for managing them.
The absence of a governing board for emergency services also means that
there is no formal vehicle for conveying views and concerns directly to
the responsible Minister.
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8.32 Inadequacies in the Bureau’s financial arrangements were
discussed earlier in this section.  In short under present arrangements, the
Bureau does not produce annual statements of its financial performance,
financial position or cash flows.  As a result, it is not possible to
determine the financial performance of the Bureau or the soundness of the
Bureau’s overall financial position and thereby its capacity to meet the
Government’s expectations.

8.33 The Bureau has no internal audit function. Under present
arrangements, the Department would be expected to provide internal
audit services to the Bureau.  In this regard, the Auditor-General has
recently reported that the Department has no active internal audit
function40.  Following completion of that audit, however, the Chief
Executive provided a general undertaking to improve the department’s
internal audit framework. Even so, under present arrangements the
Bureau would not have the capacity to make its own internal audit
arrangements.  Most importantly, under present arrangements or those in
prospect the Bureau would not have the power to provide strategic
direction for the conduct of internal audits but would be dependent on the
Department in this regard.

External Support for the Audit’s Findings

8.34 The Audit’s findings in this regard are supported by the findings
of a recent external review of aspects of the Bureau’s management
undertaken at the request of the Department.  The review concluded that
the Bureau will need to establish an effective corporate governance
framework41.  The review identified a large number of governance
elements that required attention.  They included:

� clearly defined roles, responsibilities and accountabilities for all
managers;

� performance management and associated planning and
accountability mechanisms;

� strategic corporate planning;

� business planning as a corporate entity;

� corporate risk management planning;
                                                
40 Auditor-General, 25 June 2002, Frameworks for Internal Auditing in Territory Agencies,
Report No 4 of 2002, pp 53 to 57.

41 Insight Business Solutions Pty Ltd, August 2002, Report of Consultancy Project Budget
Analysis and Review of Budget Management Arrangements, pp 3 to 4.
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� internal audit and fraud control planning;

� access to information that would enable the Bureau to be
accountable;

� allocation of resources, monitoring and reporting that reflects
agreed outputs;

� ownership of the Bureau’s outputs and performance measures;
and

� a more rigorous approach to budget management including a
regime of regular reporting and management review.

Enhancing Governance Arrangements

8.35 Given these considerations, it may be appropriate for alternate
arrangements for the management and oversight of emergency services to
be established.  Alternatives would include making arrangements for each
of the emergency services to report separately and directly to one or more
Ministers, establishing a separate department to provide emergency
services or replacing the Bureau with a statutory authority.  The key
considerations associated with each of these options are discussed below.

8.36 It would not be appropriate to implement an arrangement whereby
emergency services individually reported to Ministers.  This is because
present arrangements have produced efficiencies in management, such as
planning and coordination, equipment acquisition, communications and
administrative support that would not have been possible if the
emergency services were fully independent. A decision to have the
emergency services report individually to one or more Ministers would
not be effective.

8.37 Similarly it would not be appropriate for a separate department to
have the function of providing emergency services to the exclusion of
other functions.  This is because the Territory is a small jurisdiction and it
would not be cost effective to establish a separate department for these
purposes.

8.38 If the Bureau were replaced with a statutory authority it would
provide for a cost effective arrangement whereby the deficiencies in
governance arrangements and the lack of transparency in decision making
referred to above might be overcome.  Such an authority would be
directly responsible for providing an effective emergency management
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service for the Territory and would control and coordinate the responses
of the four operational agencies.  The Head of each of the operational
services would be directly responsible to the chief executive officer of the
authority.

8.39 If an emergency services authority were established, the chief
executive officer of the authority would be responsible to his or her board
which would in turn be responsible to the Minister for the provision of
effective emergency services.  This would enable all of the key issues,
such as emergency service objectives, strategic risk management,
performance standards and funding levels to be decided upon by
government of the day and reviewed as necessary by the Legislative
Assembly.

8.40 If this proposal were taken up the authority would be required, in
accordance with section 58 of the Financial Management Act 1996, to
prepare a statement of intent each year.  Statements of Intent are intended
to establish and protect the Government’s interest in its authorities and
similar entities.  The Statements are also intended to form the basis for
preparation of authority-specific information to be included in the budget
papers, including appropriate financial statements and performance
analysis.  Statements of intent are tabled in the Legislative Assembly as
part of the budget processes.

8.41 A statement of intent would, amongst other things, include:

� a statement of the objectives of the authority for the year;

� a statement of the nature and scope of the activities to be
undertaken by the authority during the year;

� the performance criteria and other measures by which the
performance of the authority may be assessed in relation to its
objectives for the year;

� an estimated operating statement for the authority for the year;

� a statement of the assets of the authority at the commencement of
the year; and

� a statement of the assets that it is planned that the authority will
have at the end of the year.

8.42 Furthermore, if a statutory authority replaced the Bureau, its
enabling legislation should include a requirement for it to prepare an
operational plan and for that plan to be presented to the Legislative
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Assembly.  Similar provisions exist for a number of Territory authorities.
For example in accordance with section 27 of the Stadiums Authority Act
2000, the Minister may request the Stadiums Authority to prepare a
business plan.  The section requires that any business plan prepared by
the Authority must be presented to the Legislative Assembly within six
sitting days after receiving it.

8.43 It is normal for the contents of an authority’s operational plan to
be specified in its enabling legislation.  For example, in accordance with
sub-section 27(2) of the Stadiums Authority Act, any plan prepared by
the Stadiums Authority must include, amongst other things:
� a description of the business and corporate strategies adopted by

the authority;

� a description of any significant action that the authority has taken
or intends to take in order to achieve those assets that it estimates
that it will have at the end of each of the next three years;

� an explanation of any significant variation disclosed by the
business plan from earlier strategies or estimates previously given
by the authority in a previous business plan, information given to
the Minister, Treasurer, a statement of intent or in an annual
report; and

� a copy of the statement of intent that it is required to prepare in
accordance with section 58(1) of the Financial Management Act.

8.44 In summary, if a statutory authority were established to replace
the Bureau, it would facilitate a rigorous consideration of the objectives,
risks, performance standards and financial requirements for emergency
prevention, mitigation and response capabilities in the Territory at an
appropriate level.  It would also facilitate the public accountability of the
management of such functions.

Suggested Actions

8.45 Accordingly, it is suggested that the Emergency Services Bureau
be replaced by a statutory authority.

8.46 If it were agreed that there should be an emergency services
authority, it is suggested that, the enabling legislation for such an
authority include a requirement that it prepare an annual operational plan
and that the plan be required to be presented to the Legislative Assembly.
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8.47 It is further suggested that, in view of the time that might elapse
between the time when a decision to establish an emergency services
authority was taken, and the time that enabling legislation might be
passed by the Legislative Assembly, that an interim authority be
established as a matter of priority.  Such an arrangement would also
provide invaluable experience that would be useful in the drafting of
appropriate enabling legislation.

RESPONSIBILITY AND REPORTING ARRANGEMENTS

8.48 This section reviews the arrangements whereby the heads of each
of the emergency services are made responsible to a superior authority for
the operation of their Services.

Ambulance Service

8.49 The Ambulance Service is provided for under the Emergency
Management Act.  In accordance with sub-section 55(1) of the Act, the
Chief Executive is required to create a branch in the administrative unit
under his or her control to be known as the ACT Ambulance Service.
That is the Ambulance Service is established pursuant to the Public
Sector Management Act.

8.50 A position of chief officer of the Ambulance Service is provided
for under section 57 of the Emergency Management Act.  The chief
officer is designated as Director, Ambulance Service.  The Director’s
duty statement provides for him to be subject to the broad direction of the
Executive Director.

Bushfire Service

8.51 The Rural Firefighting Service and the chief fire control officer
are established pursuant to section 5K of the Bushfire Act 1936.  As
indicated elsewhere in this report, the Rural Firefighting Service is known
locally as the ACT Bushfire Service.

8.52 Sub-section 5N(1) of the Act states that the Bush Fire Council
may appoint a chief fire control officer.  The Chief Executive has created
a position in the Bureau called the Director ACT Bushfire and Emergency
Services.  One of the duties of that position is to fulfil the statutory
obligations of the chief fire officer.  The Director’s duty statement
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provides for him to be subject to the broad direction of the Executive
Director.

Emergency Service

8.53 The Emergency Service is established pursuant to section 44 of
the Emergency Management Act. The position of Director of the
Emergency Service is provided for under section 46 of the Emergency
Management Act.

8.54 As indicated above, the Chief Executive has created a position in
the Bureau called the Director ACT Bushfire and Emergency Services.
One of the other duties of that position is to fulfil the statutory obligations
of the Director of the Emergency Service.  Also as indicated above, the
Director’s duty statement provides for him to be subject to the broad
direction of the Executive Director.

Fire Brigade

8.55 The Fire Brigade is established pursuant to section 16 of the Fire
Brigade (Administration) Act 1974.  Section 4 of the Act establishes the
position of Fire Commissioner who is appointed by the Minister.  The
Fire Commissioner’s instrument of appointment provides for him to be
jointly and severally42 responsible to the Chief Executive and the
Executive Director.

Audit Comments

8.56 Responsibility and reporting arrangements for the Director of the
Ambulance Service and the Director of the Bushfire and Emergency
Services are satisfactory.  The effectiveness of the Bushfire Act is
discussed in the following section of this chapter.

8.57 Responsibility and reporting arrangements for the Fire
Commissioner, however, are inappropriate.  They undermine the
authority of the Executive Director and provide for blurred and confusing
responsibility arrangements.

                                                
42 The term ‘jointly and severally’ is a legal term that generally is taken to mean together and
separately or collectively and individually in any combination.
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8.58 The following comments are not intended to reflect in any way on
present relationship between the Fire Commissioner, Executive Director
and Chief Executive.  Rather they are intended to highlight the structural
deficiencies that exist under present arrangements.

8.59 Under the present arrangements, it would be possible for the Chief
Executive to bypass or sideline the Executive Director in his dealings
with the Fire Commissioner.  The possibility of this situation occurring
undermines the authority of the Executive Director. If such a situation did
occur, it could be expected to irrevocably damage the authority of the
Executive Director.

8.60 Under these arrangements it would also be possible for conflicting
or confusing directions to be provided directly to the Fire Commissioner
by the Chief Executive and the Executive Director.  It would also provide
tacit scope for a Fire Commissioner to seek an alternate direction from
the Chief Executive in a case where he may be dissatisfied with a
direction given to him by the Executive Director.  These arrangements
should be clarified by providing the Fire Commissioner with the same
responsibility and reporting arrangements as the other Service heads.

Suggested Action

8.61 Accordingly, it is suggested that consideration should be given to
making the Fire Commissioner responsible only to the Executive Director
rather than being jointly and severally responsible to the Chief Executive
and the Executive Director as is now the case.

BUSHFIRE ACT

8.62 The Bushfire Act 1936 was enacted to provide for the control of
bushfires and related purposes.  In particular, the Act provides for the
establishment of a Bush Fire Council.  The Council is a body corporate
and may hold and dispose of real and personal property.

8.63 In accordance with section 5H of the Act, the Council may take
action that it considers necessary to prevent or control the outbreak or
spread of fire, and to protect from the outbreak or spread of fire, life and
property in any part of the Territory other than built up areas.  In this
regard the Act states that the Council may acquire firefighting equipment,
employ workers, organise fire prevention and control associations and
distribute literature relating to fire prevention and control.  The Council is
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required to exercise its functions in accordance with the Rural Fire
Control Manual.

8.64 As indicated above, the Act also provides for the establishment of
a Rural Firefighting Service with the organisation and structure set out in
the Manual.  The Manual is required to contain particulars of all aspects
of the operation and organisation of the Service.

8.65 The Act also prescribes a range of controlled activities designed
to prevent the outbreak and spread of bush fires. Furthermore the Act
requires relevant government agencies to prepare fuel management plans
for approval by the Minister.

Audit Comments

8.66 The Act is, in some respects, considerably out of date and requires
updating.  For example, the Bureau currently undertakes those functions
that the Act envisages that may be undertaken by the Bush Fire Council
and the Council currently only performs an advisory role.  In addition,
Rural Fire Control Manual has not been revised since 1992 and the Rural
Firefighting Service is now known as the ACT Bushfire Service.  The Act
should be revised to reflect the current role of the Council, give statutory
recognition to the Bushfire Service, and to otherwise reflect
contemporary practice.

Suggested Action

8.67 Accordingly, it is suggested that the Department give
consideration to revising the Bushfire Act to reflect current practice.

CONCLUSION

8.68 An effective system of governance for the management and
provision of emergency services will help facilitate decision making at
the highest levels and will provide appropriate foci for accountability and
responsibility both within and outside the Bureau.  The Audit found,
however, that the operating structure for the Bureau is dysfunctional.  In
addition, the Audit found that reporting arrangements for the Fire
Commissioner are inappropriate and the Bushfire Act requires updating.

8.69 In order to redress these deficiencies, the Audit has suggested that
a statutory authority should replace the Bureau.  In addition, the Audit has
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suggested that the enabling legislation for such an authority should
include a requirement that it prepare an annual operational plan and that
the plan be required to be presented to the Legislative Assembly.  The
Audit has also suggested that reporting arrangements for the fire
Commissioner be simplified and that the Bushfire Act be revised to take
account of contemporary practices.  Implementation of the Audit’s
suggestion regarding the establishment of an emergency services
statutory authority would be a most important step in addressing the
adverse opinions arising from this audit.
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ANNEX A    THE EMERGENCY SERVICES

EMERGENCY SERVICES BUREAU

The Emergency Services Bureau was established to protect the
community from a range of hazards. Its objectives are to:

� prevent and/or mitigate hazard impact on the community;

� ensure community and agency preparedness;

� provide effective emergency response;

� assist the community recover from incidents and emergencies;
and

� provide an effective emergency management service.

The Bureau comprises a headquarters, a communications centre, four
operational agencies, a workshop and an equipment store.  The
operational agencies are the ACT Ambulance Service, the ACT Bushfire
Service, the ACT Emergency Service and the ACT Fire Brigade.

The Headquarters of the Bureau, including its communications centre, is
located at Curtin.  Some 36 personnel are employed in the Headquarters
and 39 personnel employed in the Communications Centre.  In addition,
the headquarters of the Ambulance Service, the Bushfire and Emergency
Services and the Fire Brigade are co-located with the Bureau.  Some 41
personnel are employed in these headquarters.

The ESB’s workshop is located at Kambah and its equipment store is
located at Belconnen.  Five personnel are employed at each of these
facilities.

ACT AMBULANCE SERVICE

The role of the Ambulance Service is to provide a quality, caring and
responsive pre-hospital emergency health care and routine ambulance
transport service to the community. The Service is provided for under
section 55 of the Emergency Management Act 1999 and is established
pursuant to section 13 of the Public Sector Management Act 1994.

The ACT Ambulance Service operates a fleet of 13 intensive care
ambulances and one patient transport vehicle from seven stations. The
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Service’s stations are located at Belconnen, Calwell, Dickson, Fyshwick,
Gungahlin, Kambah and Phillip.  The Service aims to operate a minimum
of six ambulances and two single officer response units 24 hours a day.
The Service normally employs about 84 paramedics/trainee paramedics
and 11 ambulance communications officers.

The Service plans to have a minimum of one, and preferably two,
stretcher ambulances at six of its seven stations.  In addition, a patient
transport vehicle is generally located at Woden and a four wheel drive
ambulance is generally located at Curtin. Finally, one single officer
response unit is normally located at Kambah station and one at Belconnen
station.

ACT BUSHFIRE SERVICE

The role of the Bushfire Service is to extinguish or prevent the spread of
any fire in any part of the Territory, other than a fire that is in a built up
area or a building and at which a member of the Fire Brigade is in
attendance.  The Service is established pursuant to section 5K of the
Bushfire Act 1936.

The ACT Bushfire Service operates 44 tankers and light tankers from 8
volunteer brigades and two departmental stations across the ACT.  The
Service comprises 5 full time Bureau staff, 450 trained volunteers and
about 70 staff made available from the Department of Urban Services.
Department of Urban Services staff are made available to the Service
under annual memorandums of understanding with ACT Forests and
Canberra Urban Parks and Places. The Service plans to have a minimum
of one tanker and one light unit on standby for call out at each brigade at
any time.

The Service’s volunteer brigades are: Gungahlin; Hall; Jerrabomberra
(located at Symonston); Molonglo (located at Higgins), Rivers (located
on the Cotter Road near Mt Stromlo); Tidbinbilla (located at Oakey
Creek) Southern Districts (located at Tharwa) and Guises Creek (located
at Royalla).  The Service’s departmental brigades are Parks (staffed by
the ACT Parks and Conservation Service personnel) and Forests (staffed
by ACT Forests personnel). They are located at Duffy, Farrer, Mitchell,
Namadgi and Tidbinbilla.

The Service also has four fire observation towers.  They are located at
One Tree Hill to the North of Canberra, Mt Tennant to the South of
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Canberra, Kowan to the East of Canberra and Mount Coree to the West of
Canberra.  The fire towers are staffed during the fire season under
contract arrangements.  The number of towers staffed and the time that
fire tower observers are in attendance is dependent on the fire danger for
the day.

ACT EMERGENCY SERVICE

The role of the Emergency Service is to provide:

� assistance to the Australian Federal Police in land search for
missing people and forensic and other evidence searches;

� assistance to the Civil Aviation Safety Authority in air search;

� support to other emergency services by providing, for example,
emergency lighting, catering services and first aid; and

� temporary repair to structures following storm damage.

The Service is established pursuant to section 44 of the Emergency
Management Act 1999.

The ACT Emergency Service operates a communications vehicle and six
troop carriers.  In addition, the Service has six storm damage trailers and
six catering trailers that can be deployed with the troop carriers to meet
specific operational requirements. The service has about 175 trained
volunteers and operates from seven stations across the ACT.

The Service’s volunteer brigades are: Gungahlin; Hall; Jerrabomberra
(located at Symonston); Molonglo (located at Higgins); Rivers (located
on the Cotter Road Stromlo); Guises Creek (located at Royalla); and
Headquarters located at Curtin).

Emergency Service volunteers are trained and equipped to provide
support to the other emergency services, the Australian Federal Police
and the Civil Aviation Safety Authority   Elements of the Service are
called out to provide that support on an as required basis.

ACT FIRE BRIGADE

The role of the Fire Brigade is to prevent and mitigate the affects of all
fires and other emergencies and to undertake rescues within the built up
area of the ACT.  The services provided include fire suppression,
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hazardous materials operations and rescue operations (including road
accident rescue, urban search and rescue, high angle rescue and industrial
rescue).  The Brigade was established pursuant to section 16 of the Fire
Brigade (Administration) Act 1974.

The ACT Fire Brigade operates 27 specialised vehicles including
pumpers, heavy rescue vehicles, off-road rescue vehicles and tankers. The
Brigade employs about 295 fire fighters who operate from nine stations.
The Brigade’s stations are located at Ainslie, Belconnen, Charnwood,
Chisholm, Fyshwick, Greenway, Gungahlin, Kambah and Phillip.

The Fire Brigade endeavours to provide an urban pumper and fully
qualified crew on site within 10 mins on 90% of occasions from the most
appropriate station or stations.  These services are provided within a
structured incident management framework that is scaleable to suit
individual incidents and is readily integrated into multi-agency
operations.
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