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in 1923 when over 140,000 people died. The Jap-
anese Cabinet Office has estimated that as many 
as 13,000 could be killed in a major modern-day 
earthquake around Tokyo, while other estimates 
run as high as 30,000 to 60,000 (Eldridge 2006). 
Research indicates that the probability of an M8 
earthquake in areas near and west of Tokyo with-
in the next thirty years ranges from 50 percent to 
87 percent depending on the exact location. This 
reality sharpens the focus of Japan’s disaster relief 
and prevention specialists. 

Japan’s basic approach to disaster management coordination
As in the United States, Japan delegates responsi-
bility for disaster relief management to the lowest 
possible jurisdictional level. Given the national 
affiliation of local fire and police personnel, how-
ever, coupled with the de facto national guard 
role that Japan’s SDF plays, the central govern-
ment is quite frequently involved in local disaster 
relief and recovery efforts. The foundation for 
Japan’s disaster management system is the Cen-
tral Disaster Management Council, placed under 
the aegis of the Cabinet Office in 2001. The coun-
cil is chaired by the prime minister and it includes 
all cabinet ministers (notably the minister of state 
for disaster management), along with the heads 
of four designated public corporations (Bank of 
Japan, Japanese Red Cross Society, Japan Broad-
casting Corporation, and Nippon Telegraph and 
Telephone Corporation) and four academic or tech-
nical experts. The council prepares the nation’s 
Basic Disaster Management Plan (Basic Plan), upon 
which the responsible agencies, organizations, and 
local governments develop their operational plans. 
The Basic Plan was almost entirely revised after the 
1995 Kobe earthquake, and various components 
of it have been further revised based on lessons 
learned in the past decade. 

Key players at the national level besides the 
prime minister include the minister of state for 
disaster management, the deputy chief cabinet 
secretary for crisis management, the director gen-

eral for disaster management in the Cabinet Office, 
and the NPA commissioner, all of whom report 
within the immediate cabinet structure (that is, 
the Cabinet Secretariat and the Cabinet Office). 
Other critical agencies outside of the Cabinet Sec-
retariat/Cabinet Office framework are the FDMA 
(officially a part of the Ministry of Internal Affairs 
and Communications), the Maritime Safety Agen-
cy (the Japan Coast Guard, which is part of the 

Ministry of Land, Infrastructure and Transport), 
and the Ministry of Defense. All of these key play-
ers, together with personnel from other ministries 
with skills or responsibilities relevant to the partic-
ular disaster at hand, can be assembled at a crisis 
management headquarters specially established at 
the prime minister’s residence depending on the 
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severity of the disaster. There are also cases when 
the government will establish an on-site disaster 
management headquarters by dispatching a gov-
ernmental investigation team to the stricken area, 
not unlike the JFO in the United States. 

The other important components in all this, of 
course, are the prefectural and local governments 
and their emergency management teams, since they 
constitute the first wave of response to a disaster. At 
the prefecture and municipal levels, there are disas-
ter prevention councils made up from local govern-
ment agencies, police departments, fire departments, 
and designated public institutions. These councils 
are responsible for implementing disaster-reduction 
programs and overseeing the development of local 
operational plans. When a significant disaster strikes, 
the municipal government will create a headquar-
ters for disaster countermeasures (HDC) to man-
age the local response. An HDC can also be estab-
lished at the prefecture level if the situation requires 
a more robust relief effort. Requests for central gov-
ernment assistance generally come from the gover-
nor of the prefecture on behalf of town leaders, but 
under particularly urgent circumstances the may-
ors can directly request national assistance includ-
ing from the SDF. 

Communication and coordination among all of 
these key players has improved drastically over the 
last decade, though the system is still far from per-
fect. A key challenge continues to be the integration 
of command and control functions when multiple 
towns and prefectures are involved. Although pre-
fectures in Japan are analogous to American states 
in terms of financial clout and political stature, 
in terms of physical size they can often be more 
comparable to counties within states. This means 
that a large enough earthquake or typhoon can 
quickly affect many prefectures and lead to the 
establishment of multiple HDCs at the prefecture 
level. Japan does not have a standardized ICS or a 
unified command approach for dealing with mul-
tiple jurisdictions. Instead, the government tends 
to rely on parallel disaster management structures 

that are severely tested during large-scale or rap-
idly unfolding crises. 

Other shortcomings and subsequent lessons 
learned from past events include insufficient 
knowledge of the plans and capabilities of other 
agencies and levels of government, a lack of ade-
quately staffed organizations with responsibility 
to handle disasters, and a lack of drills or exercis-
es that simulate decision making and test systems 
to the breaking point. Japanese authorities have 
been working to address all of these issues, in 
part by increasing the frequency and substance 
of national-local collaboration for disaster plan-
ning and management, investing in compatible 
emergency communications systems and a new 
satellite-based tsunami alert system, and creating 
more realistic training exercises that do not reveal 
beforehand the scenarios to which participants will 
be responding.18 There have also been efforts to 
train and deploy more emergency medical techni-
cians (EMTs) among the first responders, who were 
relatively few in number in the 1990s. 

As with many other aspects of disaster manage-
ment in Japan, the relationship between the central 
and local governments has been steadily changing 
in recent years. Local governments have always 
been assigned a wide range of substantive respon-
sibilities, collectively spending much more than 
the central government does on administrative 
and social services, including disaster prevention 
and management activities. This is despite the 
fact that the local governments’ tax revenues are 
less than half those of the central government’s 
general account, which results in large financial 
transfers from the central government in the form 
of local allocation tax grants and other treasury 
disbursements (Ministry of Internal Affairs and 
Communication 2006). Traditionally, this gave cen-

18	 The new satellite alert system is called J-ALERT and 
was launched on February 9, 2007. J-ALERT will 
instantly send warnings of tsunamis and updates 
on volcanic activity to help speed evacuations. The 
FDMA will manage the system, which is being test-
ed first with ten prefectures and four cities.
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tral government bureaucracies a lot of regulatory 
control over local authorities, and local officials 
were often quite satisfied to accept the money and 
follow the rules regarding how it should be spent.19 
Since the Kobe earthquake and for other reasons, 
however, critics have begun to question just how 
much local capacity this deferential approach was 
actually building within the communities. Some 
feared that towns simply became more adept at 
political and bureaucratic maneuvering to obtain 
the funds than they were at integrated disaster 
management with neighboring villages. 

Against this backdrop, the central government 
has been trying to strengthen the administrative 
foundation of municipalities as part of a decentral-
ization campaign in the past few years, and toward 
this end it created a number of legal and financial 
incentives to promote the merger of municipalities. 
Recent results have been quite dramatic, once the 
groundwork was laid in the late 1990s and early 
2000s. As of April 2006, within Japan’s forty-sev-
en prefectures there were 1,820 municipalities plus 
the twenty-three wards of Tokyo. That compares 
to about 3,100 municipalities in 2004, or a drop 
of roughly 40 percent in just two years, and it 
represents a remarkable consolidation of disaster 
prevention, public safety, and disaster manage-
ment resources (Ministry of Internal Affairs and 
Communication 2006). The motivations behind 
this decentralization and consolidation policy are 
by no means solely tied to improving local disas-
ter response capabilities, but this is certainly one 
result of a broader trend of divesting more respon-
sibility and accountability to local governments. 

Other components of this strategy include 
more frequent joint emergency training exercises 
involving the central government and (at times) 
multiple prefectural governments, and MOD has 
also made efforts to place former SDF officers in 

19	 Revenue transfers from the central government to the 
local governments are also a form of income redistri-
bution, where some local governments with a solid tax 
base receive no grants at all, while others receive a large 
proportion of their local revenue from such transfers.

local government positions to bolster the locali-
ties’ crisis management capabilities. By 2002 there 
were roughly twenty-five such SDF officers work-
ing in local governments, and by the end of 2005 
there were ninety-three retired SDF officials serv-
ing as staff responsible for disaster prevention in 
forty-three municipalities (Japan Defense Agen-
cy 2006, 182). 

Apart from the expectation in Japan of a massive 
earthquake, the trend toward closer central-local 
government coordination for contingency planning 
and preparedness is also being driven by regional 
security concerns and potential threats associated 
with Japan’s support of the United States in the so-
called Long War against global terrorist networks. 
The overall coincidence of the September 11, 2001, 
terrorist attacks in the United States (and follow-on 
attacks in places like Bali in 2002, Madrid in 2004, 
and London in 2005) with North Korea’s resump-
tion of its missile and nuclear weapons programs 
in 2002 and 2003 prompted the Japanese govern-
ment to consider more seriously the possibility that 
it could one day be the target of a terrorist or mis-
sile attack. This also created a political climate in 
which policy makers could pass national emergency 
legislation that began to clarify two key issues long 
in need of attention: 1) the role of central author-
ities vis-à-vis local officials in such an emergency 
and 2) the role of the military in a crisis and con-
sequence management situation. As a result, three 
new laws were adopted in 2003 that prescribed the 
basic principles for response to an armed attack (or 

“anticipated attack”), the respective responsibilities 
of the national and local governments, and some of 
the extra-ordinary rights afforded to the SDF dur-
ing such an emergency in order to respond more 
effectively. 

These new laws only created the basic framework 
for this kind of emergency response, however, so 
further deliberation and details were required. 
Over the next year, bureaucrats and politicians 
hammered out a set of seven additional bills that 
clarified a variety of related issues such as the gov-
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ernment’s and SDF’s ability to commandeer land 
and houses, remove vehicles to clear roads, and 
draft private organizations to assist with transporta-
tion or public communication efforts. Even though 
these laws were primarily designed to deal with 
attack scenarios, amendments were made to allow 
the government to take such measures in “similar 
emergency cases,” meaning that Japan was essen-
tially creating a new legal framework to respond to 
any kind of large-scale domestic disaster (natural 
or man made) (Chikara and Yuichi 2004). The laws 
also clarified how U.S. Forces in Japan (USFJ) can 
cooperate with the SDF in these situations, includ-
ing the mutual provision of supplies and services 
during disaster relief operations. Basing its work 
on the new emergency legislation passed in 2003 
and 2004, the central government took another 
nine months to finalize the implementing guide-
lines for the new laws, which were finally approved 
by the cabinet in March 2005.

This activity has helped create a closer working 
relationship between the central and local govern-
ments in general, and between the prefectures and 
the SDF in particular. The laws mentioned above, 
for example, required local governments to devel-
op civil protection plans to explain how they will 
manage and assist with evacuations, temporary 
housing, food, and medical care in the event of 
an attack. The prefectures and towns had already 
considered all of these issues to some degree, but 
they had never done so in such a military context 
or in such close coordination with the SDF. Some 
prefectures moved aggressively to establish their 
civil protection procedures, notably Tottori pre-
fecture by the Sea of Japan and Fukui prefecture, 
which is home to fifteen nuclear reactors. Follow-
up joint exercises were then conducted throughout 
2005 and 2006 involving anywhere from five hun-
dred to two thousand central and local government 
officials (including the SDF) and up to four prefec-
tures in one exercise (Japan Defense Agency 2006, 
203, and Chikara and Yuichi 2006). 

The SDF has also made adjustments to improve 
its coordination with local governments, in part by 
establishing the joint Provincial Liaison & Coor-
dination Division in Tokyo and creating the new 
post of civil protection and disaster relief coordi-
nator in each of the local provincial cooperation 
headquarters. Whereas for many decades the cen-
tral and local governments sought to downplay the 
SDF’s involvement, it is perhaps a sign of the SDF’s 
improved reputation when the provincial cooper-
ation headquarters name was officially changed 
to the SDF Prefectural Cooperation Headquar-
ters, starting in FY 2006. The SDF and prefecture 
governments utilize these offices and personnel 
to identify potential staging areas and communi-
cations centers for the SDF in case of a disaster, 
implementing a numbering system on the roofs 
of buildings to facilitate identification from the air, 
and harmonizing response manuals. 

A growing role for the SDF and civil society 
The SDF’s role in domestic and international cri-
sis management contingencies is growing and still 
evolving. Even though the SDF has long contrib-
uted to consequence management operations in 
Japan, more often than not the nature of its contri-
bution has been a secondary support role, usually 
geared toward recovery activities such as debris 
removal and the longer-term care and feeding of 
the affected population. After all, the SDF person-
nel are not meant to be first responders, and their 
base of operations is almost always farther from the 
disaster site than the local fire and police person-
nel. It was only in 1996 that disaster relief support 
activities were first designated as one of three pri-
mary roles for the SDF’s capabilities (see Ministry 
of Foreign Affairs 1995).

As a largely self-sufficient organization, the SDF 
often takes a day or two to mobilize, and it does 
not have the kind of daily contact with the local 
population that local responders do. In addition, 
the police department keeps detailed and updat-
ed records about the local population (who lives 
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where, their ages, even information about physical 
disabilities or special medical conditions), which 
helps tremendously during the immediate response. 
During the Kobe earthquake relief effort, for exam-
ple, police officers and firefighters were responsible 
for over 95 percent of live rescues from collapsed 
buildings. In contrast, the SDF played a more sig-
nificant role in the recovery of the fatal victims of 
that tragedy, demolishing collapsed houses, debris 
transport, and assisting with medical treatment or 
food delivery. 

Since the Kobe earthquake, however, and due 
in part to some of the legal and organizational 
changes described above, awareness among local 
political leaders about what the SDF can contribute 
has grown in Japan, and the SDF is able to deploy 
more quickly than it could before. Local govern-
ments have come to appreciate the value of the SDF, 
which is relatively self-sufficient, provides unique 
resources under a unity of command, and is accus-
tomed to risky work. Moreover, as local budgets 
tightened throughout the late 1990s, local authori-
ties also appreciated the fact that they did not need 
to reimburse the central government for the cost of 
an SDF dispatch. As voters became more aware of 
the SDF’s capabilities and understood that it was 
now easier for local officials to request SDF assis-
tance, there was also a political price to pay if the 
public perceived that a mayor or governor wait-
ed too long to seek SDF support. When in doubt, 
therefore, the default has largely shifted in Japan 
to a quicker involvement of the SDF as opposed to 
waiting to see if its services are really necessary. 

This phenomenon was clearly evident during 
the response to the Niigata-Chuestsu earthquake, 
which struck a mountainous part of central Japan 
on October 23, 2004, killing sixty-seven people and 
injuring over four thousand. The rugged terrain 
complicated access and gave the SDF’s helicopters 
a prominent role in the relief effort. Unlike the sit-
uation in Kobe, the SDF was involved in about 35 
percent of successful rescues (instead of less than 
5 percent), and its troops constituted close to half 

of the 270,000 relief personnel dispatched to the 
disaster area. According to one Ground SDF officer, 

“The most effective thing we did was to decide the 
action swiftly without waiting for the official order 
from the prefecture, to obtain the communication 
method and to grasp the real-time information 
properly” (Nagamatsu 2006). The SDF also car-
ried out its more traditional role of construction 
equipment transportation, debris removal, and the 
provision of food, water, shelter, and bathing facil-
ities. It is also worth noting that the entire rescue 
effort was covered extensively on television and 
watched throughout the country, conveying the 
impression that the SDF is essentially an equal 
partner to police officers and firefighters when it 
comes to disaster relief operations.

The Niigata-Chuestu earthquake was a water-
shed event for more than just the SDF, however, as 
it signaled the rise of another set of disaster relief 
players on the scene, namely Japan’s internation-
ally active NGOs. Two of Japan’s larger indigenous 
NGOs that have contributed to relief and recov-
ery work around the world (for example, in Iraq, 
Afghanistan, Lebanon, Sudan, Bosnia, and Sri 
Lanka) for the first time responded domestically 
when the earthquake hit in October 2004. Peace 
Winds Japan (PWJ) dispatched a relief team on the 
night of the earthquake, equipped with satellite 
phones, power generators, and emergency shel-
ter units. PWJ’s sixteen-day operation included 
the provision of shelter, medical, and engineering 
services. Another large Japanese NGO, known as 
JEN, sent its first domestic relief and recovery team 
to two particularly hard-hit towns in the region, 
carrying out relief activities and staying until the 
end of December to help with rubbish removal, 
relocation, and emotional support programs. The 
participation of NGOs like PWJ and JEN in the 
Niigata relief effort demonstrates a more holistic 
approach to disaster management in Japan, but 
it also complicates the central government’s drive 
to streamline decision making and exercise great-
er control over relief operations. These challenges 
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can certainly be overcome, as long as enough atten-
tion and resources are dedicated to preparation and 
communication.

For over one hundred years the Japanese Red 
Cross Society (JRCS) had a de facto monopoly on 
well-organized, nongovernmental assistance in 
times of a domestic disaster. Today the JRCS still 
leads the way with 470 volunteer disaster response 
teams throughout the country (about six thousand 
members), and it supervises a nation-wide storage 
and distribution system for food and other mate-
rials needed by victims of disasters. By law, the 
JRCS is required to help coordinate relief activities 
and to cooperate with the government and other 
public agencies during relief operations. The JRCS 
response to the Niigata earthquake, for example, 
dwarfed that of PWJ or JEN, with almost one thou-
sand volunteers who assisted with the provision of 
food, clothing, shelter, and necessities. Within one 
week of the disaster, over $67 million was donat-
ed to the victims through JRCS. 

The Japanese Red Cross is still the largest disas-
ter relief NGO in Japan, but it is learning to share 
some of these responsibilities with numerous new 
domestic players, as well as with the SDF. Given 
its experience with natural calamities, Japan has 
always had a fairly high rate of citizen involve-
ment with local disaster management organizations. 
These issues have long been a part of school cur-
ricula, and there is a day set aside nationally each 
year for schools and towns to conduct training and 
emergency drills.20 At the time of the Kobe earth-
quake, for example, about 45 percent of Japanese 
households participated in an estimated sixty-five 
thousand local voluntary disaster management 
organizations. But this number continues to grow, 
reaching about 58 percent of households and near-
ly one hundred thousand organizations by 2001 
(Cabinet Office 2002). 

20	 Disaster Management Day in Japan falls on 
September 1 each year, and it commemo-
rates the devastating Great Kanto Earthquake 
of 1923, which killed over 140,000 people.

The extent to which these groups can contrib-
ute constructively during a large-scale disaster, how-
ever, is questionable, and in some cases they have 
perhaps caused more problems than they helped to 
solve. After the Niigata earthquake, for example, the 
municipal government of Nagaoka changed its poli-
cies and decided not to accept relief goods from the 
public if another large disaster strikes. Thousands of 
tiny disaster relief organizations donated goods with 
the best of intentions, but the generosity required an 
excessive amount of time to sort and distribute the 
items, and some clothes remained in storage up to 
a year after the disaster, leading to additional costs 
for the local government. As a result of the new pol-
icy, Nagaoka city will only accept relief goods from 
other local governments, companies, and organiza-
tions with which it has special agreements in place 
(Daily Yomiuri 2006a). 

In contrast, another town in Japan has gone out 
of its way to recruit new volunteers to help, and it is 
focused particularly on citizens over sixty years old. 
In this case, the city of Takarazuka (near Osaka) is 
approaching soon-to-retire municipal government 
workers with experience in disaster relief and recov-
ery from the Kobe earthquake experience, lest that 
institutional knowledge be unnecessarily diluted 
(Daily Yomiuri 2006b). In this way, the city is pro-
actively targeting volunteers with specific skills and 
channeling their contributions in the area of plan-
ning, preparations, and neighborhood relations. As 
time goes on, Japan will need to continue in this 
direction of professionalizing and streamlining NGO 
participation in disaster relief operations, since it 
remains in the very early stages of integrating non-
governmental assistance into its still-evolving nation-
al disaster management architecture. 

It is important to remember that Japan’s NGO 
community is not as mature or well funded as its 
counterpart in the United States. Legal and finan-
cial hurdles to establishing substantial nonprofit 
organizations in Japan have kept their numbers 
relatively low, and contributors to these organiza-
tions are not eligible for the same tax deductions 
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that Americans receive, which obviously makes 
fundraising a challenge. This, in turn, has limit-
ed employment opportunities, and in Japan’s rigid 
labor market it has been difficult for NGOs to attract 
and retain a professional work force. All of this is 
gradually changing, as Japanese NGOs work to 
improve their financial and technical strength, but 
this will take time. Japanese NGOs do have some 
outstanding leaders and staff members, but there 
are not yet enough of them to meet the needs. 

The traditional government-NGO relationship 
in Japan is also different from that in the United 
States. For many years in Japan, most noteworthy 
nonprofit organizations had some formal affiliation 
with a government ministry, and even if the con-
nection was institutionally weak, the nonprofits 
still required official certification from the “com-
petent ministry,” which pretty much ensured that 
only groups with missions consistent with the rel-
evant ministry’s policies would be certified. At that 
point, the certified nonprofits would be eligible 
for grants from the ministry (or maybe hire newly 
retired ministry bureaucrats), which further tied 
the organizations’ future to ministry approval. In 
fact, because truly independent NGOs were rel-
atively few and far between, the common way to 
refer to these groups was nonprofit organizations 
(NPOs) so as not to mislead people into thinking 
there were no government strings attached.21 

During the 1960s, 1970s, and 1980s in Japan, 
most high-profile independent NGOs were usual-
ly small local groups vehemently opposed to some 
government initiative such as the Narita airport 
expansion, the building of a local dam, or the 
hosting of U.S. military forces. Even though the 
situation is different today, and many more indig-
enous NGOs and NPOs are involved in education, 
health care, disaster management, and other civil 
society sectors, the lingering impression among 
a good number of senior-level bureaucrats is that 
NGOs are predisposed to be anti-establishment or 

21	 For the sake of simplicity in this report, NPOs and 
NGOs are generally referred to collectively as NGOs. 

that they cannot be sufficiently professional and 
accountable. This can retard the growth of produc-
tive government-NGO partnerships in Japan. 

One way to streamline NGO and NPO interac-
tion with the government and to improve its level 
of professionalism is to enhance networking and 
coordination within the Japanese NGO communi-
ty. One group that has taken a lead in this effort on 
the domestic front is Nippon Volunteer Network 
Active in Disasters, which grew out of the Kobe 
earthquake experience and has worked to coordi-
nate partnerships with local governments, assist 
with local preparations and information awareness 
campaigns, coordinate volunteers, and share best 
practices among disaster response NGOs. Other, 
similar groups exist for domestic and international 
disaster management NGOs.22 Human and finan-
cial resource limitations will restrict how much 
time the NGOs can dedicate to professional devel-
opment and networking, which is why developing 
clear priorities is important. 

An area of discussion that could be a high 
priority for government-NGO discussion is the 
identification of appropriate roles and responsibili-
ties. Professionals from the government will clearly 
be responsible for law and order, command and 
control, and search and rescue operations, and they 
will probably play an important role in logistical 
support. But some logistical support could be pro-
vided by NGOs and the private sector, and they can 
certainly assist with the care and feeding of disaster 
victims, as well as with relatively simple cleanup 
tasks. Traditionally, the SDF has played a promi-
nent role in the longer-term care of disaster victims, 
but momentum is shifting in such a way that the 
SDF is trying to bring its resources to bear during 
the immediate relief and rescue operations, while 
at the same time civil society in Japan is becom-
ing more capable of assisting victims and helping 
with recovery efforts. 

22	 These include Japan Platform, the Japan NGO Center, 
and the Japan NGO Center for International Cooperation.
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In a well-managed operation, Japanese NGOs 
and the private sector could perhaps be mobilized 
to help backfill for the SDF in the area of longer-
term care and recovery while the SDF moves to 
develop more rapid reaction capabilities. Managed 
poorly, this kind of combined effort will perpetuate 
a situation similar to the one following the Niigata 
earthquake described by a workshop participant, 
where the SDF continued to prepare and serve 
meals to local victims long after volunteers could 
have taken over the task, as long as they had access 
to a steady supply of fresh food. Local citizens were 
grateful for the SDF’s assistance, but in the future 
these communities might be better served by unit-
ing with neighbors to help themselves as much as 
possible, and SDF personnel might be more effec-
tively deployed to handle other tasks that only they 
are equipped to handle. This overall approach of 
improving communication and developing some 
degree of agreed-upon burden sharing and special-
ization is one that is revisited later in this report, as 
it has direct relevance to disaster relief CMCoord 
at an international level, as well as for U.S.-Japan 
cooperation within these multilateral networks. 
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CMCoord on the International Stage

The CMCoord issue takes on additional complexity 
and urgency in an international context, especially 
when relatively poor and hard-to-reach communi-
ties are overwhelmed by a disaster. As noted earlier, 
the number of actors in an international relief oper-
ation is generally much greater than in a domestic 
scenario, and communication and coordination are 
more difficult to carry out effectively. Moreover, as 
challenging as it is domestically for different agen-
cies and departments to share and integrate response 
plans, it is near impossible to do so on an internation-
al scale. Likely locations or circumstances for large-
scale disasters in third countries are too numerous 
to plan for productively. Perhaps the best that can 
be done is to consistently build awareness among 
likely affected and aid-giving nations and NGOs 
regarding how they operate and the capabilities they 
can offer. A central player in these situations is the 
United Nations and its related agencies, such as the 
World Food Program (WFP) and the UN High Com-
missioner for Refugees (UNHCR). 

The United Nations
The United Nations has long been providing human-
itarian assistance and coordinating the efforts of the 
international community to respond to natural disas-
ters and complex emergencies that are beyond the 
capacities of an affected nation. In 1991, after the UN 
struggled to curb the Kurdish refugee crisis and other 
emergencies, the organization introduced a series of 

reform measures to strengthen its ability to coordi-
nate humanitarian action in the field. In 1998, the 
Office for the Coordination of Humanitarian Affairs 
(OCHA) was established, and the under secretary 
general for humanitarian affairs and emergency relief 
coordinator (ERC), as its head, was appointed to 
prepare for and oversee future UN relief operations. 
The affected nation always leads the relief operation, 
but OCHA assists by coordinating as much as possi-
ble the supporting relief efforts of the UN and inter-
national community, including national militaries, 
the private sector, and local and international NGOs. 
In addition, OCHA monitors and issues situation 
reports on emerging crises and natural disasters on 
a twenty-four hour basis through its network of 
information management services.23 Today, OCHA 
has over one thousand staff members in forty coun-
tries and maintains nearly fifty field offices and six 
regional offices. OCHA’s budget requirements for 
2007 are $159 million, of which $12.7 million will 
come from the regular UN budget and $146.3 mil-
lion from member states and donor organizations 
(OCHA 2007, 13). 

In response to the sudden onset of a disas-
ter or complex emergency, OCHA can deploy 
disaster management personnel within twelve 
to forty-eight hours. Managed by the Field Coor-

23	 OCHA administers several online information 
portals, such as ReliefWeb, the Integrated Region-
al Information Networks (IRIN), Virtual OSOCC, 
HumanitarianInfo.org, and OCHA On-line. 
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dination Support Section (FCSS), a UN disaster 
assessment and coordination (UNDAC) team rush-
es to the site, assesses the disaster situation, and 
assists local authorities in coordinating interna-
tional response efforts. UNDAC runs an on-site 
operations coordination center (OSOCC) and an 
internet-based virtual OSOCC (V-OSOCC) to 
facilitate the immediate exchange of information 
between responding governments and organi-
zations during the relief operation. OCHA also 
administers ReliefWeb, which is an open, online 
gateway to updated information about humanitar-
ian emergencies and disasters. The FCSS also acts 
as the secretariat for the International Search and 
Rescue Advisory Group (INSARAG), a global net-
work of urban search and rescue teams, and for the 
International Humanitarian Partnership (IHP) and 
the Asia-Pacific Humanitarian Partnership (APHP), 
which provide UNDAC teams with technical, logis-
tics, and communications support modules and 
personnel during humanitarian missions. 

Depending on the demands of the emergen-
cy, the ERC may also appoint a humanitarian 
coordinator (HC) to serve as the most senior UN 
humanitarian official on the ground.24 Since 1993, 
UNDAC has participated in over 150 relief opera-
tions, including the Pakistan earthquake, hurricane 
Katrina, the Indian Ocean tsunami, and, most 
recently, flash flooding in Ethiopia, Kenya, and 
Somalia. The FCSS also conducts UNDAC train-
ing to increase interaction between OCHA staff and 
emergency managers from contributing member 
states, teach techniques on emergency response, 
and familiarize trainees with the UN system.

During a relief operation, OCHA’s Logistics 
Support Unit (LSU) is responsible for the pro-
curement and delivery of emergency relief goods 

24	 This humanitarian coordinator is almost always 
the resident coordinator (RC), who is already serv-
ing as the senior UN official in the affected country. 
For extremely large-scale events, or if a disaster 
affects multiple countries simultaneously, a sepa-
rate HC or regional HC is sometimes appointed. 
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from OCHA stockpiles and donor countries and 
organizations.25 In close cooperation with the host 
nation, the HC, and the UN Joint Logistics Center 
(UNJLC), the LSU coordinates the logistics capa-
bilities of all cooperating humanitarian agencies 
and governments in order to meet host nation 
needs and prevent logistical bottlenecks or dupli-
cation.26 The LSU also supports the international 
community with logistics-related items, such as 
customs facilitation, establishing common ware-
housing, identifying delivery routes, and managing 
transport schedules. LSU and UNJLC staffs are 
integrated into UNDAC teams.

When military or civil defense assets (MCDA) 
are deployed for use in humanitarian emergencies, 
the Civil-Military Coordination Section (CMCS) is 
usually the OCHA focal point for integrating these 
components of the relief mission.27 To ensure effec-
tive civil-military coordination in the field, the unit 
regularly conducts CMCoord courses and partici-
pates in military training exercises with other civil 
humanitarian actors. Moreover, the CMCS manages 
the OCHA Central Register of Disaster Management 
Capacities, a database of personnel and disaster 
management assets within the UN system and from 
contributing governments and NGOs. The database 
includes directories on MCDA, emergency stock-
piles of disaster relief material, donors of emergency 
humanitarian assistance, and contact points for 
disaster response, such as experts in search and 
rescue missions. The unit also embeds CMCoord 
officers in the field to serve as liaisons for govern-
ments, organizations, and militaries contributing 
to or requiring MCDA during an operation. Dur-

25	 OCHA relief items are stored at the Humanitari-
an Response Depot (UNHRD) in Brindisi, Italy. 

26	 The UNJLC is an interagency logistics coordination 
facility for emergency response established in 2002 
under the custodianship of the World Food Program 
(WFP). The UNJLC reports to the HC during a crisis 
and coordinates the logistics capabilities of human-
itarian organizations involved in the operation.

27	 MCDA include standby relief personnel, equip-
ment, supplies, and even services (such as weather 
reports) provided by foreign governments and mil-
itaries during a disaster relief operation.

ing the tsunami response, for example, OCHA had 
CMCoord officers in Sri Lanka (Colombo), Indone-
sia (Banda Aceh, Meuleboh, Medan, and Jakarta), 
and Thailand (Bangkok and Utapao). 

In view of the steady increase of military involve-
ment and assets in support of humanitarian emer-
gencies and to improve consistency with other UN 
documents, the CMCS recently worked with other 
stakeholders to update the 1994 Guidelines on the 
Use of MCDA in Disaster Relief (Oslo Guidelines). 
Updates to the guidelines continue to emphasize the 
core principles of humanitarian assistance (human-
ity, neutrality, and impartiality) and define the types 
of humanitarian activities that are appropriate to 
support with international military resources. For 
example, the guidelines encourage military forc-
es to provide infrastructure support such as road 
repair, power generation, and airspace management, 
but they discourage the direct distribution of goods 
and services by military personnel to the affected 
population, fearing such actions may blur the lines 
between the normal functions and roles of humani-
tarian and military stakeholders. To keep these lines 
clear, the guidelines recommend that humanitarian 
actors maintain the lead role in humanitarian relief 
operations, particularly in areas also seized in con-
flict. “You need a long-term understanding of the 
situation on the ground in the affected country to 
recognize the potential impact of short-term actions, 
and NGOs and UN agencies will usually be better 
positioned on this front,” advised one participant 
at IFPA’s December 2006 workshop.

Though the UN prefers member states to let 
their military assets be directed by the OSOCC to 
facilitate coordination, most donor countries deploy 
military assistance based on bilateral agreements 
with the affected nation or multilateral treaties. Of 
the approximately thirty-five countries providing 
military assets during the tsunami relief effort, only 
two, Switzerland and Denmark, agreed to place 
their military assets under UN direction. Switzer-
land provided three Super Puma helicopters, flight 
crew, logistics, and ground personnel, and Den-
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mark offered a C-130 Hercules aircraft, flight crew, 
and some support personnel (Hobson 2005). 

Unfortunately, donor state reluctance to put 
military assets under UN direction has compli-
cated relief efforts in the past, particularly since 
national contributions to humanitarian operations 
are often not known to the UN in the initial stag-
es of the disaster response, making it difficult for 
UN officials to identify available resources during 
this critical time. Moreover, protracted negotiations 
between nations over the deployment of military 
and air relief operations, such as landing authori-
zation and customs clearance, have also delayed 
the transit of goods and equipment for emergen-
cy assistance. As a result, relief operations can 
suffer from logistical bottlenecks, duplication of 
assistance efforts in some locations, and supply 
shortages in other places. Still, one must keep in 
mind the need for speed in these situations, so it is 
often useful for donor countries to provide military 
resources quickly on their own initiative, rather 
than wait for a central coordinating group to mobi-
lize, assess, and request specific assistance. 

In an effort to bridge this gap, the UN Joint 
Inspection Unit has recommended that the UN 
review existing rules and guiding principles on inter-
national humanitarian assistance in order to help 
formulate an international framework for disaster 
response.28 In theory, establishing a set of regula-
tory norms and legal instruments on disaster man-
agement that disaster-affected countries and assist-
ing governments and relief agencies would agree to 
apply on the ground would certainly enhance the 
efficiency of relief operations. However, accomplish-
ing this could take many years, given the number 
of potential players involved, if it is even possible. 
In the short term, assisting a core group of member 
states in establishing standby arrangements among 
their national civil and military stakeholders in order 
to improve bilateral and multilateral disaster assis-

28	 The Joint Inspection Unit is an external over-
sight body of the UN, mandated to conduct 
evaluations and investigations of the UN system.

tance and coordination mechanisms is a more man-
ageable undertaking. The Association of Southeast 
Asian Nations (ASEAN) has already begun its own 
disaster relief standby arrangement process, based 
on an ASEAN agreement signed in July 2005. Har-
monizing policies and procedures among close allies 
and regional groupings would improve how these 
partners cooperate as members of a UN or multi-
lateral coalition, as well as pave the way for later 
achieving an international regulatory framework on 
disaster response and recovery. 

The United States and Japan already have in 
place the Acquisition and Cross-Servicing Agree-
ment, which governs the reciprocal provision of 
logistics support and supplies between the SDF and 
U.S. armed forces for bilateral exercises and train-
ing, humanitarian international relief operations, 
UN peacekeeping operations, and operations in 
response to an armed attack against Japan.29 This 
is a good start, but it does not yet take into account 
the nonmilitary side of the equation. Improving 
the ability of the United States and Japan to pool 
their civilian and military resources in response 
to domestic or international large-scale disasters 
will not only strengthen linkages between the two 
countries, but also improve how the two coordi-
nate their efforts with the United Nations. 

Establishing standby arrangements between the 
UN and individual member states is yet another 
way to enhance UN access to MCDA for humanitar-
ian operations. In fact, the UN already has such an 
arrangement in place for peacekeeping operations: 
the United Nations Stand-by Arrangement System 
(UNSAS). As part of UNSAS, participating member 
states pledge to maintain and make available pre-
specified resources (military formations, civilian 
and military personnel, material and equipment, 
or support assets) for use by the UN Department 

29	 The Acquisition and Cross-Servicing Agreement 
between the U.S. and Japan enables the two coun-
tries to exchange logistics support and supplies 
and services, including food, fuel, transportation, 
ammunition, equipment, base support, medical ser-
vices, and use of airport and seaport services.
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of Peacekeeping. Of course, the final decision to 
actually deploy these resources remains a national 
decision. However, when deployed, these resourc-
es are under the operational control of the United 
Nations. Data available as of April 2005 identi-
fied eighty-three members of UNSAS, including 
Australia, Canada, China, France, the Republic of 
Korea, India, Russia, Singapore, the United King-
dom, and the United States.30 Japan was not among 
the member states listed. 

If member states have made conditional com-
mitments to the UN for peacekeeping operations, 
it should be possible to establish a similar arrange-
ment for HA/DR activities, particularly in the area 
of infrastructure support. The same is true for the 
private sector, and there is some progress in this 
area. The package delivery company DHL, for 
example, signed a memorandum of understand-
ing with OCHA in 2006 to assist with logistics. 
Both peacekeeping and disaster response missions 
require military and civilian agents to deliver daily 
necessities, repair damaged infrastructure, protect 
displaced persons, offer medical assistance, and 
provide security. Adapting UNSAS for disaster 
relief operations (perhaps a more robust version 
of OCHA’s Central Register of Disaster Manage-
ment Capabilities) could enhance the capacity for 
international disaster response and promote greater 
coordination among participating member states.

In addition to improving the UN’s resource 
capacity through bilateral and multilateral standby 
arrangements, strengthening civil-military coordi-
nation mechanisms (such as joint training, shared 
communication networks, and liaison officers) may 

30	 There are three levels of commitment within UNSAS: 
Level 1 requires member states to simply identify their 
capabilities. Level 2 members must provide an invento-
ry list detailing the types of contributions available for 
use, including the organization of units, a list of major 
equipment, and data on personnel. Finally, level 3 mem-
bers have signed MOUs specifying all available resources, 
response times, and conditions for employment. China, 
the Republic of Korea, and the United States are level 
1 member states. Australia and India are level 2 mem-
ber states, and Canada, France, Russia, Singapore, 
and the United Kingdom are level 3 member states.

also help to improve the UN’s capability for rapid 
response, as well as minimize the cultural divide 
between civil and military partners in approaching 
HA/DR activities, including differences in exit strat-
egies, command structures, and needs assessments. 
Indeed, matching resources to local needs is a signif-
icant challenge for first responders, particularly for 
military forces normally equipped for combat sup-
port missions. A U.S. military review of the relief 
operation in Pakistan stated, “The biggest challenge 
noted early on was the lack of a clear, common sit-
uational understanding of the humanitarian needs 
and outstanding requirements. This led to ineffi-
cient use of resources and an excess of aid resources 
arriving in more accessible areas while insufficient 
amounts reached areas that were less accessible or 
cut off” (Center for Excellence 2006).

Though a lack of local capacity and information 
awareness during the early days of a response often 
necessitates a “supply push” system, in which exter-
nal responders assume what kind of assistance is 
required, the UN and other humanitarian groups 
believe that the most effective humanitarian opera-
tions over the long term are “demand pull” systems 
dictated by sector-based needs (Hobson 2005). To 
help negotiate the transition from push to pull and 
to strengthen overall cooperation in the field, the 
UN conducted a series of reviews on humanitarian 
action. The tsunami response experience revealed 
weaknesses in the coordination of military assets 
and logistics, as well as gaps in capacity and com-
munications in sectors such as water and sanitation, 
shelter and camp management, and recovery. 

As a result of these reviews, the UN developed a 
new framework for dividing up different aspects of a 
relief operation into clusters and assigning leadership 
responsibility to certain key stakeholders. These are 
not unlike ESFs in the United States, though they are 
fewer in number. By mapping the response capac-
ities of national, regional, and international actors, 
the UN grouped civil and military stakeholders into 
these clusters dealing with either services (logistics, 
emergency telecommunications, and data commu-
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nications), relief and assistance (emergency shelter, 
health, nutrition, water, sanitation, and hygiene), or 
cross-cutting issues (early recovery, camp coordina-
tion and management, and protection). 

The Pakistan earthquake presented an opportu-
nity to introduce the cluster approach as the new 
UN framework for coordinating emergency response, 
even though it was not yet fully developed. With-
in twenty-four hours of the disaster, OCHA estab-
lished ten clusters in Islamabad: food and nutrition, 
water and sanitation, health, telecommunications, 
emergency shelter, early recovery and reconstruc-
tion, logistics, camp management and protection, and 
education (ActionAid International 2006). Each of 
the four regional UNDAC field presences also estab-
lished cluster sites, called humanitarian hubs. Initial-
ly, clusters were only intended to fill gaps between 
sector responsibilities, but as the emergency pro-
gressed, the number of clusters and sub-clusters 
grew exponentially, making it difficult for stakehold-
ers to harmonize tasks and avoid duplication and 
overlap. A UN assessment of the cluster approach 
later acknowledged that “inter-cluster coordination 
was deficient as was the lack of a nexus between 
field hubs and Islamabad” (Inter-Agency Standing 
Committee 2006, 3). 

Poor coordination and weak information man-
agement, compounded by unclear terms of refer-
ences, vague exit strategies for clusters, over-cen-
tralized decision making, insufficient support and 
training, and high turnover among UN staff, hin-
dered the effectiveness of the cluster approach in Pak-
istan. Limited engagement with local NGOs and civil 
society further frustrated relief and recovery efforts, 
prompting many to criticize the cluster approach 
as being too “UN centric” and an “exclusive club” 
(Inter-Agency Standing Committee 2006, 9). 

Yet despite these shortcomings, the UN con-
cluded that the “cluster approach did successfully 
provide a single and recognizable framework for 
coordination, collaboration, decision-making, and 
practical solutions in a chaotic operational environ-
ment” (Inter-Agency Standing Committee 2006, 9). 

UN engagement with the Pakistani military and 
national government was strong, which helped pro-
mote full government ownership of the clusters. 
OCHA co-chaired cluster meetings with govern-
ment representatives and worked closely with 
the army to ensure that sufficient humanitarian 
assistance reached even the most remote areas of 
Pakistan. In the end, the cluster system was con-
sidered useful in that “it developed to become an 
important organizing mechanism,” according to 
one U.S. military assessment (Center for Excel-
lence 2006). One workshop participant remarked, 

“The key to making the clusters work was leader-
ship. Some were run mainly from the perspective 
of the lead agency or were poorly managed, while 
others were able to efficiently coordinate the con-
tributions of all the members.”

In addition to identifying capacity gaps, the 
cluster approach is a tool for UN agencies, foreign 
militaries, local and international NGOs, and pri-
vate-sector donors to operate as partners. “We need 
to create familiarity in the field. The military needs 
to understand how the UN and NGO communi-
ties operate. They are the military’s exit strategy,” 
recommended one workshop participant. “The 
cluster system provides a logistical structure for the 
military to plug into,” added another participant. 
Integrating response strategies in this way allows 
stakeholders to focus on areas where they have 
a comparative advantage (security, logistics, and 
transport for militaries and recovery and rehabilita-
tion for aid workers), thus ensuring the military and 
civilian components of HA/DR activities remain 
distinct. The clusters also create a smaller pool of 
responsible people to work with, which makes it 
easier for the different organizations to develop 
personal and institutional relationships. 

Coordinated planning between militaries and 
civil agents for disaster response will also help stan-
dardize data management and reporting techniques 
among stakeholders in order to better identify logis-
tical needs during a disaster and also address com-
mon communication challenges, such as military 
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classification policies and incompatible communi-
cation systems (such as mobile phones and e-mail 
accounts versus fax communications). The further 
development of existing programs, such as UNDAC 
and INSARAG training, CMCoord courses, and other 
bilateral and multinational exercises and courses, 
should be leveraged to help improve civil-military 
coordination for future operations. One workshop 
participant weary of seeing individual countries 
take steps to upgrade their military and national 
response plans for HA/DR activities without coor-
dinating with the UN advised, “At the end of the 
day, we need to integrate our planning efforts and 
adopt a holistic approach to humanitarian action. 
Let us not politicize civil-military coordination. By 
doing so, we destroy it.”

The United States
The United States has consistently contributed to 
international disaster relief operations throughout 
the years, which it coordinates through the State 
Department, spearheaded by the relevant region-
al bureau and USAID/OFDA. The U.S. embassy in 
the affected nation reaches out immediately to the 
State Department’s Operations Center in Washing-
ton, and for large-scale events it will probably also 
contact the relevant U.S. military regional com-
mand, such as U.S. Pacific Command (PACOM) 
in Honolulu. The State Department is the govern-
ment’s lead agency for dealing with nonmilitary 
incidents abroad, and its office for crisis manage-
ment support can quickly set up a department-wide 
JTF led by the regional bureau.31 

The deployment of military assets during such 
incidents, however, is ordered by the secretary of 
defense, and for large events an intense period of 
consultation ensues among the embassy, State, the 
regional command, and the Office of the Secretary 
of Defense to determine the extent of the operation 
and the optimal military deployment, which is then 

31	 The State Department’s lead-agency role for 
non-military incidents was confirmed in Presi-
dential Directive/NSC-27, January 19, 1978.

formalized in a written State Department request 
submitted to the Pentagon. Timely and effective 
U.S.-Japan communication during this brief stage 
in the process should help to make deployments 
more compatible and reduce redundancy. To the 
extent that U.S. assets are pulled from bases in 
Japan, it will also help to ensure that defense capa-
bilities are maintained. 

The State Department’s JTF is usually staffed 
by people from the operations center and the 
bureaus of Political-Military Affairs, Consular 
Affairs, Diplomatic Security, and Public Affairs, 
among other relevant offices, such as OFDA. The 
Defense Department and USAID might establish 
similar, parallel JTFs, and they can all be linked 
together with the White House and other agencies 
at the State Department’s crisis management cen-
ter, a small room in the Harry S. Truman Building 
packed with computers, phones, and faxes. In the 
tsunami case, the crisis management center oper-
ated twenty-four hours a day for seventeen days, 
with over 280 people rotating through in shifts. 
The NSC also chaired a daily video conference with 
the various JTF heads that focused on operational 
issues, led by the NSC’s director for humanitarian 
assistance and disaster relief in the International 
Economic Affairs section.32 

Unlike the debate on civil-military coordination 
and the role of the military in response to domes-
tic incidents, U.S. policy makers are generally more 
willing to mobilize military assets for overseas relief 
missions, as well as to give DoD relatively wide lati-
tude to work directly with its military counterpart in 
the affected nation, especially when that nation lies 
within a region of strategic interest, as was the case 
during the 2004 Indian Ocean tsunami, the 2005 
Pakistan earthquake, and the 2006 Philippines mud-

32	 This approach to the management of a “complex contin-
gency operation” is similar to that outlined in the May 
1997 Presidential Decision Directive (PDD) 56, in which 
the deputy secretaries of relevant departments estab-
lished appropriate interagency working groups (normally 
an executive committee at the assistant secretary level) to 
supervise the day-to-day management of the operation.
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slide. With regard to those disasters, the rapid and 
massive military response was as much an oppor-
tunity to restore the U.S. public image, win hearts 
and minds, and further U.S. foreign policy goals as 
it was a humanitarian call to deliver assistance and 
save lives. Indeed, General John Abizaid, commander 
of U.S. Central Command (CENTCOM), reported-
ly acknowledged that the decision to launch a mas-
sive military relief effort in Pakistan was spurred by 
national security reasons in addition to humanitar-
ian concerns. According to one participant at the 
December 2006 workshop,” What [we’re] doing here 
is just as important as what we’re doing in Iraq and 
Afghanistan in the global war on terror.” 

That said, the humanitarian imperative is still 
paramount in these cases. “You don’t go into some-
thing like this thinking about what impact it will 
have on our image,” remarked Rear Admiral LeFever, 
USN, former commander of joint task force Disas-
ter Assistance Center Pakistan (DAC). “You go into 
it focusing on doing the right thing to help people” 
(Braithwaite 2007). The U.S. military has rapid reac-
tion and follow-on capabilities, such as emergency 
medical capabilities and sealift for heavy-volume 
equipment, and can provide a range of technical 
support, mobility, and lift capacity to improve the 
delivery of assistance to the affected nation. Moreover, 
many U.S. military assets are forward deployed and 
able to respond to a crisis within forty-eight hours. 
During the response to the Pakistan earthquake, for 
example, U.S. military assets, most notably its fleet 
of high altitude, heavy lift CH-47 Chinooks (often 
referred to as “angels of mercy” by the local popu-
lation) were indispensable to local responders to be 
able to deliver assistance, provide shelter, conduct 
medical evacuations, or distribute relief supplies to 
remote villages (workshop 2006).

Whatever the motivation behind deploying mil-
itary resources to respond to large-scale disasters 
overseas, the challenges associated with these mis-
sions are constant. Chief among these is training 
personnel to understand and interact efficiently 
with all of the complex moving parts that make 

up such an operation (both domestically and inter-
nationally). As noted earlier OFDA is a key U.S. 
government responder to international disasters 
and crises. OFDA works in close cooperation with 
other parts of USAID, such as the Office of Con-
flict Management and Mitigation and the Office of 
Private and Voluntary Cooperation, bilateral and 
multilateral donors, OCHA, and other U.S. govern-
ment agencies that provide humanitarian assistance, 
including the departments of agriculture, health 
and human services, and defense. In catastrophic 
emergencies, OFDA deploys a disaster assistance 
response team (DART) to an affected area to con-
duct rapid assessments of the disaster situation, 
analyze the existing capacity of the host nation and 
other relief agencies, and coordinate U.S. govern-
ment relief efforts with the affected country, other 
private donors and international organizations, and, 
when present, U.S. and foreign militaries.

During the 2004 Indian Ocean tsunami 
response, OFDA dispatched over fifty-five DART 
members and one hundred field-based USAID staff 
to India, Indonesia, the Maldives, Sri Lanka, and 
Thailand. Through fifteen airlifts of emergency 
relief commodities, OFDA delivered hygiene kits 
to meet the emergency needs of more than 80,000 
people, water containers for over 143,000 people, 
and emergency medical kits from the World Health 
Organization with sufficient supplies for 10,000 
people for three months (USAID OFDA, 16). In 
addition, OFDA partners, which included over fifty 
NGOs and UN agencies, provided employment to 
over 70,000 people through cash-for-work activities, 
such as waste management, debris removal, and 
shelter construction.33 In total, OFDA funding to 
local and international NGOs and UN agencies pro-
viding relief to tsunami-affected countries reached 
$84 million (USAID OFDA, 17).

Over fifteen thousand U.S. soldiers and sailors 
also worked alongside OFDA during the tsunami 

33	 OFDA partners included CARE, CRS, IRC, IFRC, UNI-
CEF, WHO, Mercy Corps, IMC, World Vision, CHF 
International, and the Asia Foundation, to name a few.
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response. The U.S. military deployed twenty-six 
ships, eighty-two planes, and fifty-one helicop-
ters to help deliver more than 24.5 million tons of 
relief supplies and enable USAID and other relief 
agencies to move relief items to inaccessible areas 
(USAID OFDA, 17). The U.S. Navy hospital ship 
USNS Mercy also arrived off the coast of Banda 
Aceh and personnel onboard performed over twen-
ty thousand medical procedures. Moreover, the U.S. 
military facilitated a six-day, interagency, multi-sec-
tor assessment of the disaster situation to provide 
the humanitarian community with a baseline from 
which to measure the impact of the relief and recov-
ery programming. 

In an effort to formalize a working relationship 
with U.S. and foreign militaries during disaster 
relief operations, USAID established the Office of 
Military Affairs (OMA) in 2005 as the focal point 
for USAID interaction with military planners 
during disaster response activities and stability 
operations. To date, OMA has facilitated the estab-
lishment of a joint USAID and DoD emergency 
supply warehouse in Bulgaria, provided pre-de-
ployment briefings to U.S. military units en route to 
Afghanistan, Iraq, and the Philippines, and served 
as a liaison between the humanitarian commu-
nity and DoD during disaster response efforts in 
Pakistan. USAID also updated its Field Operations 
Guide for Disaster Assessment and Response in 2005, 
which included reference material for OFDA staff 
working with U.S., coalition, and multinational 
military forces, including NATO. While OMA tends 
to focus on policy issues related to U.S. CMCoord, 
another group within OFDA concentrates on the 
operational aspects. This group, the Operational 
Liaison Unit (OLU), conducts joint humanitarian 
operations training courses in cooperation with 
the U.S. military regional commands, and it dis-
patches CMCoord officers to onsite locations to 
assist with coordination. 

Though not specifically charged with respond-
ing to global disasters, the Office of the Coordinator 
for Reconstruction and Stabilization (S/CRS) is 

another State Department office with its hand in 
CMCoord policy issues. The Bush administration 
established this office in 2004 to institutionalize 
the civilian capacity of the U.S. government to pre-
pare for and respond to post-conflict crises and 
to help provide military personnel with a viable 
exit strategy. The S/CRS interagency team includes 
staff from USAID, DoD, U.S. Army Corps of Engi-
neers, the Joint Chiefs of Staff, and the departments 
of Justice and Treasury. S/CRS also participates 
in military training exercises and plans to deploy 
humanitarian, stabilization, and reconstruction 
teams (HSRTs) to regional combatant commands 
during operations to facilitate the integration of 
civilian planning into military campaigns. 

For its part, the U.S. military has established new 
doctrine that incorporates S/CRS, USAID, other U.S. 
government departments, international organizations, 
foreign governments, and nonprofit and private-
sector organizations into planning efforts for stabil-
ity operations. DoD Directive 3000.05, released in 
November 2005, redesigned how the military will 
respond to future post-conflict situations (includ-
ing HA/DR activities), potentially committing U.S. 
troops to provide security, meet humanitarian needs, 
develop democratic institutions, and revive the pri-
vate sector. So anomalous was this directive with tra-
ditional DoD policy, since it assigned some respon-
sibilities to the U.S. military normally carried out by 
the Department of State and other civilian agencies, 
that it prompted the immediate release of a national 
security presidential directive by the White House 
(NSPD-44) to clarify State’s overall primacy. NSPD-
44 was titled “Management of Interagency Efforts 
Concerning Reconstruction and Stabilization,” and it 
identified the Department of State as the main body 

“to coordinate and lead integrated United States gov-
ernment efforts, involving all U.S. departments and 
agencies with relevant capabilities to prepare, plan 
for, and conduct stabilization and reconstruction 
activities” (White House 2005). 

Harmonizing policy in Washington, D.C., how-
ever, does not guarantee effective civil-military 
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coordination in the field, particularly as the role 
(and budget) of the military expands in the area 
of foreign assistance. To ensure that the lines of 
authority between State and Defense do not become 
blurred, members of the Senate Foreign Relations 
Committee visited selected embassies around the 
world to assess the two departments’ coordinating 
efforts on the ground. In several cases, the com-
mittee found that military-conducted humanitarian 
and civic projects, such as the delivery of medical 
care and the construction of transportation sys-
tems, sanitation facilities, and schools, were carried 
out with limited embassy oversight or approval. 

“One ambassador lamented that his effectiveness 
in representing the U.S. to foreign officials was 
beginning to wane as more resources were being 
directed to military projects in the country” (U.S. 
Senate 2006, 12). 

In an effort to maximize coordination and 
efficiency, the committee recommended that all 
ambassadors pursue memoranda of understand-
ing (MOUs), as some already have, regarding the 
military presence to clarify lines of authority. The 
committee also recommended that ambassadors 
have the authority to approve all military-related 
programs implemented in the country where they 
serve, and that the secretary of state administer all 
foreign assistance funding, including that autho-
rized through defense budgets. 

This nexus of civilian government and military 
coordination across the full spectrum from develop-
ment assistance planning to disaster relief missions 
will reach a new level of institutionalization as the 
U.S. government stands up a new unified combat-
ant command in Africa (AFRICOM) in 2008. With 
agreement from both State and Defense, AFRICOM 
will have more civilians in key positions than other 
commands (one Joint Staff general called it “com-
batant command plus”), and it will focus as much 
on nonmilitary means to complete missions, such 
as humanitarian aid and local training activities, as 
it will on the military tools at its disposal (Aerospace 
Daily & Defense Report 2007). Already at U.S. bases 

in Africa, as one U.S. military officer describes it, 
“Our mission is 95 percent at least civil affairs,” and 
military forces have spent much of their time drill-
ing wells, building hospitals, or responding to local 
tragedies such as a collapsed building in Kenya or a 
capsized ferry in Djibouti (Kristof 2007). 

Thus, despite the political wrangling over the 
respective roles and responsibilities of the depart-
ments of State and Defense, DoD has forged ahead 
with its planning efforts to prepare for the full 
spectrum of operations, including humanitarian 
assistance, disaster response, peace operations, 
stabilization and reconstruction, and war. For 
example, DoD has adjusted its procurement and 
training strategies to enhance its readiness for crisis 
response, including initiatives to improve CMCo-
ord for humanitarian assistance and operations 
with NGOs and international organizations. Mili-
tary planners are also developing a new vocabulary 
for HA/DR versus combat operations. “There is a 
large focus to ensure that this directive is imple-
mented,” remarked one workshop participant. 
Yet, DoD efforts to prepare for, and at times lead, 
disaster relief operations, have raised fears over the 
militarization of humanitarian aid. “The traditional 
distinction between the military and nonmilitary 
domains of humanitarian aid is becoming obscure, 
and this is leading to a diminishing humanitari-
an space,” commented one workshop participant. 

“The military should focus on areas where it has 
a comparative advantage, such as security, logis-
tics, transport, and communications, rather than 
attempt to control the humanitarian response,” 
added another. 

Resistance to military involvement in disaster 
relief activities, however, is not about whether or 
not the military should participate in HA/DR opera-
tions, but how best to integrate military and civilian 
assets to improve coordination. One NGO worker 
involved in the disaster response to the Pakistan 
earthquake criticized U.S. forces for taking on proj-
ects without consulting local relief workers. “We 
were grateful that the U.S. military delivered need-
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ed construction material, but we did not need them 
to also rebuild damaged infrastructure. By doing 
so, they were ignoring our efforts to engage the 
local populace in the recovery effort, build local 
capacity, and provide cash-for-work opportunities.” 
Another workshop participant noted that military 
firewalls and classification policies also restrict-
ed the timely exchange of information, including 
weather forecasts. 

Narrowing the cultural divide between civilian 
and military responders necessitates an increased 
understanding of the roles and resources of each 
actor involved in disaster relief, as well as their 
response to and assessment of a disaster situation. 
Educational tools, expert meetings, and joint train-
ing and exercises help create familiarity in the field 
and identify critical gaps in disaster response capa-
bilities. To this end, the U.S. military has conducted 
numerous exercises to improve crisis response coor-
dination and interaction with nonmilitary actors, 
and USAID is looking to develop a joint training 
plan with DoD. The NGO community also has 
attempted to increase collaboration with the mili-
tary, while preserving their impartiality. 

InterAction, a coalition of over 160 U.S.-based 
international development and humanitarian 
NGOs, produced a DVD, Civil-Military Relations: 
Working with NGOs, to raise awareness of the work-
ing practices of NGOs. The Center for Excellence 
and U.S. PACOM subsequently produced a comple-
mentary DVD, Civil-Military Relations: Working with 
the Military. As these two DVDs demonstrate, strik-
ing the right balance between military and civilian 
relief workers during a disaster depends on great-
er interaction and planning before a disaster hits. 

“We need to think collectively about the core com-
petencies of each actor to determine how best to 
coordinate our relief efforts and where to invest our 
resources,” urged one workshop participant.

Japan
In Japan, MOFA does not have the equivalent of 
the State Department’s crisis management center to 

coordinate a government operation, but it will often 
establish a JTF similar to that at the State Depart-
ment when word of a disaster comes in from Japan’s 
embassies.34 In the case of the Indian Ocean tsu-
nami, MOFA’s task force was led by the relevant 
regional bureau, the Asian and Oceanian Affairs 
Bureau, but a key role was played by the Econom-
ic Cooperation Bureau, which managed Japan’s 
overseas development and humanitarian assis-
tance programs at that time. Another important 
player is Japan’s International Cooperation Agency 
(JICA), which among other responsibilities serves 
as the secretariat for Japanese disaster relief teams 
frequently dispatched to assist overseas.

Recent reforms at MOFA have altered slightly 
the way that it handles overseas development (and 
disaster) assistance (ODA), and more adjustments 
are planned for 2008. In 2006, MOFA renamed 
the Economic Cooperation Bureau to be the Inter-
national Cooperation Bureau and folded in certain 
components of MOFA’s Global Issues Department. 
The Overseas Disaster Assistance Division (similar 
to OFDA in the United States) is situated within the 
International Cooperation Bureau. That same year 
the Japanese government also established the Over-
seas Economic Cooperation Council to reinforce 
the ODA strategy formulation function of the Cab-
inet. The council is chaired by the prime minister 
and consists of the chief cabinet secretary, the min-
ister of foreign affairs, the minister of finance, and 
the minister of economy, trade, and industry. The 
final step in this reform process will be the estab-
lishment of a new JICA in 2008 that will merge a 
substantial portion of grant aid from MOFA and 
the ODA loan function now handled by the Japan 
Bank for International Cooperation. 

Despite the recent and pending reforms, Japan’s 
response to the tsunami is still a useful example 

34	 MOFA did establish a Crisis Management Coordination 
Division in 2005 (within the Management and Coordina-
tion Division), which is meant to strengthen the foreign 
minister’s oversight of MOFA’s response. This followed 
the assignment of a deputy assistant vice-minister for cri-
sis management within the Minister’s Secretariat in 2004. 
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of the basic way in which the government con-
tributes to international disaster relief operations, 
and together with the Pakistan earthquake experi-
ence and new challenges such as those in Iraq and 
Afghanistan, Japan has learned some useful les-
sons that are informing future adjustments. In the 
wake of the tsunami, MOFA was the first in Japan 
to set up an emergency liaison office, on Decem-
ber 26, 2004. A day later the Cabinet Secretariat 
established a prime minister’s liaison office, which 
was quickly upgraded to an emergency response 
headquarters. Within a few days, however, at an 
interagency meeting on January 4, it was decided 
that the foreign affairs section of the Cabinet Secre-
tariat, rather than the Office for National Security 
and Crisis Management (which blends the MOD, 
MOFA, and the National Police Agency), would 
manage policy coordination for the relief oper-
ations. The Cabinet Secretariat helped to collect 
information from different ministries and agencies 
for the prime minister’s office, but MOFA had its 
own channel to the prime minister, so the Secre-
tariat’s role was supplemental to MOFA.

The Japan Defense Agency ( JDA, before it 
became MOD in 2007) and the SDF quickly under-
stood the scope of the U.S. military response to 
the tsunami disaster as it was being ramped up in 
Honolulu, since a Japanese liaison officer is per-
manently stationed at PACOM. The United States 
was seeking Japanese participation in the operation, 
and the JDA was keen to join. The JDA could imme-
diately order three Maritime Self-Defense Force 
(MSDF) ships, which were in the region already, 
to assist with rescue operations, but it needed a 
request from the affected country to enable deploy-
ment within sovereign borders, and that required 
help from MOFA. In addition, the SDF could not 
be dispatched without a request to the JDA chief by 
the foreign minister, as per Japan’s JDR Law. 

MOFA, meanwhile, was initially focused on the 
health and safety of Japanese nationals affected 
by the tsunami, as opposed to the broader relief 
effort, so there was a brief period of disconnect 

before the Ground SDF on-call unit and other 
assets were mobilized. It did not help matters that 
the MOFA task force did not include personnel 
from the North American Bureau or the Nation-
al Security Division in the Foreign Policy Bureau, 
which are the two offices with the most frequent 
interaction with the JDA and maintain the stron-
gest interpersonal contacts there. It did not take 
long, however, for the JDA to dispatch some of 
its own people into MOFA’s Economic Coopera-
tion Bureau for the duration of the operation. And 
overall, MOFA moved relatively quickly to engage 
the JDA. On December 28, Japan’s foreign minis-
ter formally requested the SDF’s assistance (via the 
JDA) for the relief effort, even if actual deployment 
took some additional time. As SDF dispatches in 
the region become more common, the MOFA-MOD 
relationship should continue to strengthen. 

It is worthwhile noting, however, that MOFA’s 
Overseas Disaster Assistance Division does not 
have an office similar to the Office of Military 
Affairs or the Operational Liaison Unit at OFDA 
in the United States. This is something that MOFA 
might want to consider establishing as the SDF 
increases its involvement in overseas disaster relief 
and peacekeeping missions. OMA plays an impor-
tant role in fostering dialogue between civilian and 
military actors involved in U.S. relief missions, and 
it makes important contributions to the develop-
ment of USAID’s Field Operations Guide for Disaster 
Assessment and Response, among other policies. 
Moreover, OLU has the critical responsibility of 
bridging the gap between policy made in Wash-
ington and how it is carried out in the field (from 

“the suits to the boots,” as one OFDA coordinator 
described it). To some extent, this is being man-
aged now in Japan by the MOD’s Joint Staff Office 
in collaboration with the divisions for policy and 
for training. But while this is improving MOD’s 
and the SDF’s interaction with international players 
such as OCHA and OFDA, it does not necessarily 
strengthen the MOFA-MOD connection. Seconding 
MOD personnel into a MOFA task force during an 
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international crisis is a useful measure, but more 
regular interaction between the two organizations 
will be useful. 

To provide a sense of scale regarding some of 
the Japanese government’s recent relief contribu-
tions, Japan responded to the tsunami by pledging 
$540 million, donating twenty thousand tons of 
rice, sending twelve medical and relief teams, and 
deploying its largest-ever disaster relief contin-
gent. More than sixteen hundred SDF personnel 
were sent to the affected region, including three 
senior military officers (from the Joint Staff Office) 
tasked with helping to organize the aid effort on 
the ground. A C-130 cargo plane was also sent to 
Indonesia with forty SDF personnel to transport 
relief supplies. To coordinate with the U.S. mili-
tary and other governments in the operation, Japan 
sent about twenty individuals to the regional oper-
ating headquarters at Utapao, Thailand. In response 
to the Pakistan earthquake, Japan provided about 
$20 million in emergency grant assistance and 
dispatched four SDF helicopters, two C-130 cargo 
planes, and over one hundred SDF personnel to 
help with relief deliveries, among other assistance. 
The government also followed up with a $100 mil-
lion loan for recovery and rehabilitation efforts. 

An important part of Japan’s contributions 
to overseas disasters are its disaster relief teams, 
trained and managed by JICA and dispatched by 
MOFA. These are pre-registered, volunteer civilian 
teams of medical and search-and-rescue profession-
als who are prepared to be dispatched anywhere 
in the world within forty-eight hours. JICA’s 
disaster relief program divides the JDR teams into 
three types: 1) rescue teams, to search for miss-
ing people, rescue victims, and provide first aid; 2) 
medical teams; and 3) expert teams, often includ-
ing engineers or other specialists whose expertise 
corresponds to the type of disaster who can assist 
with stopgap measures to help protect the popu-
lation and speed recovery. 

Within two days after the Pakistan earthquake, 
for example, MOFA dispatched a JDR rescue team 

consisting of forty-nine members (one from MOFA, 
fifteen from NPA, thirteen from FDMA, thirteen 
from the Coast Guard, three from JICA, two doc-
tors, and two nurses). Eight days later that team 
returned, but it was followed by two medical teams 
of twenty-one members each (one from MOFA, five 
from JICA, four doctors, seven nurses, three para-
medics, and one pharmacist). The Japanese Red 
Cross also sent its own medical relief team to Pak-
istan. Over seven hundred medical volunteers are 
now registered with the JDR medical teams, along 
with and close to two thousand search and rescue 
specialists. By including MOFA and JICA personnel 
in the JDR teams, those organizations get a hands-
on perspective of local conditions which can be fed 
back to their headquarters in Tokyo as they plan for 
medium- and long-term recovery assistance. 

The United States has similar teams in the area 
of search and rescue, though these are not assem-
bled through individual volunteers and are instead 
existing emergency response units that have devel-
oped special partnerships with USAID and DHS. 
These units are also available to respond to domes-
tic crises. Two examples are Virginia Task Force 1 
from Fairfax County Fire and Rescue and a team 
from Los Angeles County Fire Department, which 
have deployed to disaster sites overseas as well as to 
assist after hurricane Katrina and the World Trade 
Center terrorist attacks in New York in 2001.

SDF involvement in international disaster relief 
operations will no doubt continue and will likely 
grow over time, not only because politicians and 
MOD want to see this happen, but also because the 
public increasingly approves of this trend. Cabi-
net office polls from 1991, 1998, and 2006 tested 
public support for the SDF’s activities in interna-
tional disaster relief, demonstrating a growth in 
support from about 54 percent in 1991 to over 90 
percent in 2006. Opposition dropped from just 
over 30 percent to less than 6 percent (Yoshizaki 
2006). As a result, MOD and the SDF have been 
rigorously studying CMCoord and CIMIC issues 
in the past few years. The two most recent (annu-
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al) Tokyo Defense Forum conferences, for example, 
were focused exclusively on CMCoord and disas-
ter relief operations.35 The same was true for the 
Asia Pacific Security Seminar hosted in 2005 by 
Japan’s National Institute for Defense Studies, as 
well as recent initiatives by Japan’s Ground Self-De-
fense Forces (GSDF) as part of its so-called MCAP 
program (Multinational Cooperation in the Asia-
Pacific region). 

Although there are many similarities between 
Japan and the United States with regard to moti-
vations for expanding military involvement in 
disaster relief and peace-building operations, there 
are also some important differences. Both countries 
are responding to rising international expectations 
that wealthy nations will make appropriate mili-
tary assets available when needed, and they both 
see opportunities to promote national interests by 
doing so. Japan tends to welcome these missions 
as an opportunity to enhance operational readi-
ness, however, while the U.S. military is stretched 
to the limit and will only take on additional obli-
gations when it is absolutely necessary. 

For decades, for example, the U.S. Army has 
kept a brigade of the 82nd Airborne Division on 
constant alert to be able to respond to a crisis any-
where in the world within one to two days. But 
extended combat deployments in Iraq and Afghan-
istan have forced the 82nd to begin transferring 
responsibility as a “division ready brigade” to the 
101st airborne, which could extend its response 
time in certain situations (Price 2007). In contrast, 
Japan’s SDF is creating a new Central Readiness 
Force for the first time as part of the GSDF. This 
underscores the gap in operational tempo between 
the two countries’ forces. An interesting point from 
an alliance perspective is that this new rapid reac-

35	 The annual Tokyo Defense Forum involves mili-
tary and defense officials from roughly two dozen 
countries (e.g., Australia, Cambodia, Canada, China, 
India, Pakistan, Korea, Russia, the United States), as 
well as representatives from UN OCHA, the Europe-
an Union, and the ASEAN Secretariat. A summary of 
the 11th Tokyo Defense Forum (October 2006) can 
be found at http://www.mod.go.jp/e/index_.htm. 

tion force, which is being formally stood up in 2007, 
will eventually be co-located with U.S. military 
personnel at Camp Zama in Japan, after new facili-
ties are constructed a few years from now, offering 
unique coordination opportunities. 

Despite general political and MOD enthusi-
asm for SDF contributions abroad, as well as broad 
public approval, the trend is by no means without 
controversy, especially in the NGO community and 
to some extent also within MOFA. Though SDF 
participation in disaster relief operations is less 
controversial than peacekeeping or peace-building 
missions, there is still concern that the inclusion of 
the SDF can diminish humanitarian space for aid 
workers and that it is rarely cost effective, thereby 
drawing precious government resources away from 
struggling Japanese NGOs. Many of these NGOs 
recognize that the SDF can provide necessary capa-
bilities and assets during certain emergencies, but 
even those NGOs considered to be “SDF friendly” 
would prefer that these contributions be kept to a 
minimum and restricted to infrastructure support 
or, in rare cases, indirect assistance. 

The primary means by which Japanese NGOs 
participate in overseas disaster relief missions is 
through Japan Platform and its NGO unit, consist-
ing of about twenty-four participating NGOs such 
as Peace Winds Japan, Japan Mine Action Service, 
the Japanese Red Cross Society, JEN, and Shanti 
Volunteer Association. Japan Platform began opera-
tions in 2001, largely at the initiative of MOFA, and 
it is a system to provide emergency relief in natu-
ral disasters and refugee situations more quickly 
and efficiently than had previously been possible. 
It serves as a platform for NGOs to mobilize and to 
carry out immediate relief activities, and it provides 
a way for these NGOs to pool resources for initial 
assessments at a disaster site and for operational 
and policy-oriented interaction with UN agencies 
and international organizations. Its activities are 
funded primarily through support from the gov-
ernment and to a smaller extent by contributions 
from corporations and individuals. 
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Japan Platform is the vanguard of Japan’s 
disaster relief NGOs, with about fifteen members 
directly providing roughly $6 million in assistance 
following the Indian Ocean tsunami and at least 
eight members distributing $5 million worth of 
relief in the aftermath of the Pakistan earthquake. 
Japan Platform members have also provided assis-
tance in Iran, Sudan, Liberia, Afghanistan, and Iraq. 
Their ability to organize collectively in close asso-
ciation with MOFA has been critical to improving 
their overall capabilities, in particular their capac-
ity to respond quickly. This collective approach, 
however, also means that a consensus is hard to 
achieve among its members with regard to CMCo-
ord and the SDF. As noted earlier, a number of 
Japanese NGOs are ideologically opposed to SDF 
involvement in missions overseas, whatever their 
configuration, which limits the degree of direct dia-
logue between Japan Platform and the SDF. This 
is problematic when one considers the limited 
financial and logistical strength that most Japanese 
NGOs possess, since some form of partnership with 
the SDF in terms of logistics and communications 
could be particularly helpful to Japanese civilian 
actors. The leadership at Japan Platform is trying 
to bridge this gap by working with MOFA, MOD, 
and the SDF to identify certain specific disaster 
relief scenarios that would be least controversial 
and that could benefit from closer coordination 
and cooperation. 
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In response to the Indian Ocean tsunami, thir-
ty-five countries contributed military assets and 
deployed a total of more than thirty thousand per-
sonnel to disaster-affected areas (workshop 2006). 
In 2005, about nineteen countries sent military 
equipment and soldiers into Pakistan following 
the South Asia earthquake (Center for Excellence 
2006). In both cases the UN and its affiliated agen-
cies and organizations, along with countless NGOs, 
international organizations, private-sector compa-
nies, and government agencies provided valuable 
support and relief. The huge scale and impromptu 
nature of these types of operations mean that no 
amount of centralized planning or organization-
al bureaucracy will be able to manage an initial 
response as a single coherent and cohesive mission. 
Still, incremental improvements can be made each 
year if the most influential contributors (such as 
the United States, Japan, the UN, and a few others) 
can agree on a set of CMCoord and related prior-
ities for joint action. 

As noted throughout this report, civilian and 
military planners worldwide are exploring vari-
ous means to improve crisis response coordination, 
such as introducing revised national response plans 
and drafting new military protocols to address HA/
DR activities. Despite sincere efforts to enhance 
disaster preparedness planning and response, there 
is still a long way to go, and relatively few attempts 
have been made to connect all actors involved in 
HA/DR activities in concrete policy discussions. 
In fact, in some cases even national government 
agencies and militaries are reevaluating policies for 
crisis response without sufficiently coordinating 

their efforts with one another in the same coun-
try, let alone with other nations, the UN, NGOs, 
and the private sector.

Addressing disaster management issues without 
engaging all parties involved in relief operations, 
however, only leads to ineffective reform and poorly 
coordinated action on the ground. The inadequate 
response to hurricane Katrina illustrates this point. 
After the September 11 terrorist attacks, the U.S. 
government introduced a new emergency response 
system that did not sufficiently involve DoD and 
representatives from the NGO and private-sec-
tor communities in the planning process. As a 
result, the response to the hurricane was beset 
with communication problems, inaccurate dam-
age assessments, and poor coordination among 
local, federal, and military actors. “If disaster pre-
paredness planning and training is not inclusive, 
we will continue to face coordination challenges 
on the ground regardless of the policy changes in 
place,” warned one workshop participant. 

Effective interagency and civil-military coordi-
nation is crucial for gaining situational awareness, 
assessing needs, matching supply and demand, 
sharing assets and capabilities, and providing 
timely relief during a crisis. Joint planning and 
exercises between civilian and military actors in 
either a domestic, bilateral, or multilateral frame-
work can greatly enhance the capacity for domestic 
and international humanitarian and disaster 
response. As mentioned earlier, the relative suc-
cess of the response to the Indian Ocean tsunami 
was in many ways a result of the joint training 
done earlier at the annual, multilateral Cobra Gold 
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exercise in Thailand. Another valuable multilateral 
initiative is the Multinational Planning Augmenta-
tion Team (MPAT), which works to improve crisis 
response and force interoperability in the Asia-
Pacific region through a series of workshops and 
seminars among the thirty-three member states and 
several UN, international, and nongovernmental 
agencies, such as the World Health Organization, 
Doctors Without Borders, the International Com-
mittee of the Red Cross, and OCHA. An MPAT 
workshop in summer 2007, for example, will focus 
on responding to a pandemic flu outbreak in the 
region, and it will involve a wide range of UN agen-
cies and NGOs. 

Though multinational exercises allow partici-
pants to develop standard operating procedures 
and enhance nation-to-nation cooperation, they are 
difficult to coordinate, time-consuming, costly, and 
less focused as the number of partners increases. 
That is, in order to meet all participants’ training 
priorities and political objectives (or avoid political 
sensitivities), the exercises can get watered down 
and fail to address in sufficient detail certain key 
issues common to disaster relief operations, such 
as public safety and security, information exchange, 
and medical assistance. Outside of OCHA, CMCo-
ord does not really have an institutional champion 
to promote its training priorities, and since OCHA 
is not normally a lead player in these types of 
exercises, CMCoord issues are often inadequate-
ly addressed.

As a result, CMCoord mechanisms are test-
ed rarely, especially as the number of nonmilitary 
participants present at these exercises remains 
low. “We don’t have the budget or staff to attend 
all training programs,” explained one NGO rep-
resentative at the workshop. Moreover, concerns 
over the potential militarization of humanitarian 
aid also have kept some relief agencies away from 
exercises or seminars that involve military person-
nel. “In Japan, NGOs hesitate to work or even train 
alongside the military, fearing it will impact their 
ability to operate with impartiality and indepen-

dence,” added another workshop participant, who 
went on to explain how difficult it was to receive 
authorization to even attend the IFPA workshop.

Given these challenges, periodic exercises, work-
shops, and expert meetings within a bilateral frame-
work may enable more candid, constructive dia-
logue between civil and military planners, as long as 
it reinforces the efforts of OCHA and regional orga-
nizations. Close allies are better able to tackle sen-
sitive issues, such as mutual support and assistance 
agreements, security and customs clearances, aircraft 
use and landing authorizations, and shared infor-
mation and communication networks. During hur-
ricane Mitch, for example, Japan’s Air SDF (ASDF) 
operated a significant airlift operation to Honduras 
involving six C-130 transports and over one hun-
dred ASDF personnel out of Kelly Air Force Base 
near San Antonio, Texas. Moreover, with fewer coun-
tries and training priorities to compete with, civil 
and military planners can better tackle field coordi-
nation issues, harmonize operating procedures, and 
achieve greater mutual awareness and understand-
ing. The United States and Japan can make impor-
tant contributions in this regard, and alliance man-
agers have been working to enhance the bilateral 
security relationship on this front.

Since 2002, the allies have held a series of work-
ing- and high-level consultations to clarify their 
common strategic objectives and outline steps to 
transform and strengthen the alliance. Pursuant to 
these discussions, the two countries made some 
important commitments regarding force posture 
realignment and the delineation of shared and 
complementary roles and missions. These com-
mitments were outlined in October 2005 by the 
U.S.-Japan Security Consultative Committee (SCC), 
also known as a “2+2” meeting since it consists of 
the cabinet-level leadership for defense and foreign 
affairs in both countries. 

That SCC document, “U.S.-Japan Alliance: 
Transformation and Realignment for the Future,” 
identified key areas for alliance improvement such 
as air defense, counter-proliferation, search and 
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rescue, humanitarian relief, reconstruction assis-
tance, and non-combatant evacuation operations. 
Specifically, the document emphasized close and 
continuous bilateral policy coordination at every 
level of government, enhancing information shar-
ing and intelligence cooperation among related 
ministries and agencies, developing common oper-
ational procedures, and conducting regular military 
exercises, including with third parties. As an exam-
ple, the United States, Japan, and India recently 
announced plans to conduct joint naval exercis-
es focused on the necessary safety measures to be 
taken in the event of a large-scale natural disas-
ter in the Pacific. The United States, Japan, and 
Australia are also working together on certain mili-
tary-related initiatives, including airlift cooperation 
applicable to disaster relief missions. 

With regard to civil-military coordination, the 
SCC document proposed the civil-military dual-use 
of USFJ facilities in Japan to meet local emergency 
needs during disasters and other crises, as well as 
for commercial use. At a subsequent 2+2 meeting 
in May 2006, the two countries agreed to study 
the specific conditions for possible dual-use strat-
egies over the course of twelve months. This is an 
important opportunity for two main reasons. First, 
dual use and co-location increase opportunities to 
enhance CMCoord. In just one example, during 
the initial stages of the hurricane Mitch operation, 
nearly all commercial flights to the disaster area 
out of Miami airport were canceled because of bad 
weather, but across the airfield U.S. military flights 
operated under fewer restrictions and were able to 
take off. This allowed some of the initial civilian 
assessment and relief teams that were waiting at 
the airport to reach disaster sites more quickly. Sec-
ond, to the extent that dual use can deliver some 
added value to local communities in Japan (either 
through a quicker response in times of crisis or just 
through greater access to high-quality facilities in 
normal times), then USFJ realignment and alliance 
transformation should enjoy that much more polit-
ical and public support (interview 2007a). 

In an effort to help improve U.S.-Japan CMCo-
ord, the second year of the In Times of Crisis 
project will focus its research and dialogue on the 
most promising areas for enhanced cooperation. 
Our findings from year 1 of the project suggest 
that it might be too difficult (and unnecessary) to 
try to bridge the gaps between the military and 
civilian sectors for disaster relief situations in a 
comprehensive way. In other words, U.S.-Japan 
military-to-military interactions and parallel civil-
ian-to-civilian interactions are likely to be much 
more productive than trying to integrate civil-mil-
itary dialogues and policies across the alliance. 

Of course, these parallel civilian and military 
interactions need to be connected to each other in 
some way in order to set complementary goals and 
maintain communication and mutual awareness as 
they progress, but it not necessary to impose com-
mon CMCoord solutions on the alliance. In this 
sense, American CMCoord and Japanese CMCoord 
will be like two different doors that open with their 
own key, but there should be a master key that can 
work both doors when the need arises. Developing 
this link between the two, in conjunction with the 
UN and other partners in the region, will be an 
important focus of this project’s second year. 

Overall, these interactions should focus most on 
planning, preparation, communication, and assess-
ment issues related to disaster relief, since actual 
operations are more likely to be carried out sep-
arately by U.S. and Japanese forces and civilian 
teams. Promoting joint U.S.-Japan disaster relief 
operations, therefore, is not a particular goal of this 
project, but more efficient and productive coordi-
nation of U.S. and Japanese contributions to these 
operations is a central objective. This can start at 
the far end of the preparation/planning spectrum 
to include coordinated disaster reduction and man-
agement capacity building through development 
assistance to disaster-prone countries, as well as 
adjusting (or perhaps adding to) pre-positioned 
stockpiles of disaster relief supplies throughout 
the region. 
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Bilateral cooperation in this area can also move 
into more detailed planning tasks by identifying com-
plementary specialties or a viable division of labor 
in certain circumstances, standardizing information 
flows (such as scripting requests for assistance and 
collaborating on advance contracting arrangements), 
and harmonizing damage/needs assessment proce-
dures. The fact that there is an explicit commit-
ment to strengthening security cooperation overall 
provides a useful framework for addressing disas-
ter relief scenarios and CMCoord issues. 

Periodic tabletop exercises and expert meetings 
on disaster relief operations can help to identify the 
gaps and opportunities for enhanced U.S.-Japan 
cooperation. Given the expected role of U.S. and 
Japanese military forces in disaster relief missions, 
military-to-military exercises and consultations 
are essential to identifying the capacities of each 
country; they also help to standardize operating 
procedures, planning efforts, and communication 
and information-sharing networks. Predominately 
civilian interactions should be fostered as well, and 
some degree of cross-fertilization must be incor-
porated. These bilateral activities can be expanded 
in certain situations to include third countries, as 
noted above, concentrating on more traditional 
partners such as Australia and South Korea, but 
also including new partners such as India, Rus-
sia, and possibly even China at some point. Joint 
training exercises may lead to some degree of spe-
cialization or division of labor between U.S. and 
Japanese forces and civilian actors, as well as with 
those from other countries. 

Another step in improving the ability of the Unit-
ed States and Japan to effectively pool their civilian 
and military resources in response to humanitarian 
crises is to identify and catalogue what assets (civil 
and military personnel, material and equipment, 
and support assets) are available to each country for 
HA/DR activities, particularly in Asia. This process 
should help familiarize U.S. and Japanese officials 
with one another’s capacities to respond to a cri-
sis, without necessarily committing either party 

to exchange logistics support and services. This 
exercise could also go beyond pinpointing avail-
able military assets, such as heavy-lift helicopters, 
naval vessels, and surveillance equipment, to reach 
into private-sector and NGO capabilities. 

Understanding the roles and resources of each 
actor involved in disaster relief creates familiarity 
at the strategic and operational levels of a mis-
sion, as well as helping to identify the critical gaps 
in each country’s disaster response capacities. In 
time, this process may lead to the development of a 
disaster management database, similar to OCHA’s 
Central Register of Disaster Management Capaci-
ties. A bilateral inventory list specifying the civilian 
and military assets, support services, and personnel 
available for or, at minimum, trained for complex 
emergencies could enhance the capacity of the Unit-
ed States and of Japan to respond, either alone or 
together, to an emerging crisis. Exchanging infor-
mation on the availability of military assets would 
also help U.S. and Japanese planning efforts. 

But a bilateral effort in this area should be well 
coordinated with OCHA and other regional efforts, 
such as the contact points for the disaster relief 
database compiled by the ASEAN Regional Forum 
(ARF). Databases such as these are notorious for 
becoming quickly outdated and inaccurate. An 
internet search for the ARF contact list, for exam-
ple, yields two different versions.36 The more recent 
(and presumably more accurate) version identifies 
for Japan MOFA’s National Security Policy Division 
as a contact point, but while this division does gen-
erally handle ARF matters, it is not directly involved 
in disaster relief issues. There is significant room to 
improve database development and management, 
and this could be a productive area for enhanc-
ing efficiency through bilateral cooperation within 
multilateral frameworks. 

Including database information on NGO and 
private-sector companies might also enable gov-

36	 One list can be found at http://www.aseansec.org/17069.
htm, and a similar (but slightly different) list is at 
http://www.aseanregionalforum.org/Contacts/ARFCon-
tactPointsforDisasterRelief/tabid/137/Default.aspx. 
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ernment officials to share the response burden and 
delegate responsibilities to those more experienced 
or equipped to handle certain crisis situations. 
Indeed, many local and international NGOs were 
working in Pakistan long before the earthquake 
hit. For example, Mercy Corps, a humanitarian 
organization that provides relief and development 
assistance worldwide, has been working in Pak-
istan since 1985, and had over 180 staff in the 
country prior to the earthquake (Mercy Corps 
2007). Like Mercy Corps, local and internation-
al NGOs are embedded in local society. They are 
familiar with local customs and are better able to 
determine the short- and long-term needs of the 
local community than the foreign militaries are, 
particularly with regard to gender issues, nutri-
tion assistance, and recovery efforts. Here might 
be an opportunity for Japan and the United States 
each to work with its own NGOs to enhance their 
ability to tap into these local networks, and then 
to develop a mechanism for sharing information 
in an appropriate manner. 

The private sector remains another relatively 
untapped resource despite its increasing role in 
recent disaster relief efforts. In addition to mak-
ing substantial financial contributions, the private 
sector can supply operational support across sev-
eral functional areas, including transport, logistics, 
and communications. Digital Globe, a U.S.-based 
earth-imaging and information company, provid-
ed satellite imagery to disaster officials and local 
aid workers in Indonesia following the tsunami 
to help determine where to build refugee camps, 
medical facilities, communication networks, and 
transportation routes (DigitalGlobe 2005a). The 
company offered similar assistance to officials in 
New Orleans following hurricane Katrina. Digi-
tal Globe’s satellite imagery showed officials the 
extent of the flooding and the locations of levee 
breaks (DigitalGlobe 2005b). Moreover, the compa-
ny launched an online clearinghouse (http://www.
katrina.telascience.org) of satellite images for offi-

cials, relief workers, and private citizens to access 
(DigitalGlobe 2005a). 

The Japanese business community has also 
provided valuable support in times of crisis. In 
collaboration with Japan Platform, Nippon Yusen 
Kaisha, a shipping company, delivered containers 
loaded with such aid supplies as power genera-
tors, blankets, and rice, from Taiwan and Japan 
to ports near earthquake-stricken areas in Pak-
istan from October 2005 to June 2006 (Nippon 
Yusen Kaisha 2006). Several Japanese companies 
made financial contributions to past disaster relief 
efforts as well, including Toshiba and Hitachi Glob-
al. Directly managing private-sector cooperation 
and contributions is probably not the proper role 
for the U.S. or Japanese government, but they can 
perhaps encourage a bilateral dialogue through the 
respective chambers of commerce in each country 
by way of seminars or even working groups that 
include some government and UN officials. 

Promoting a comprehensive civilian-to-civilian 
bilateral dialogue on these issues will be difficult 
and unwieldy, which is why sector-specific forums 
might prove the most productive. On this point, 
one workshop participant remarked, “In the Unit-
ed States, policy makers, military officials, and aid 
workers are ready to talk about CMCoord, but this 
is not the case in Japan. To begin with, the civil side 
of the civil-military equation is not coordinated. 
Partnerships between NGOs, the private sector, and 
the government do not exist. Increased interaction 
with U.S. NGO and private-sector representatives 
should help Japan establish networks similar to 
those in the United States, such as InterAction, the 
National Voluntary Organizations Active in Disas-
ter, and Disaster Resource Network.” In fact, all 
three of these organizations are actively pursuing 
professional partnerships in Japan, although this 
can be time consuming and requires some finan-
cial commitment to sustain. Considering how to 
efficiently support these kinds of interactions is an 
additional task for the second year of this project. 
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Another means to improve government and mil-
itary relations with NGOs and the private sector, 
as well as enhance U.S.-Japan cooperation over-
all, is the establishment of mutual assistance and 
support agreements, or MOUs, for disaster relief 
operations. As mentioned earlier, the current U.S.-
Japan Acquisition and Cross-Servicing Agreement 
enables U.S. and Japanese forces to provide mutual 
logistics support and exchange supplies, including 
food, fuel, and use of transportation and commu-
nications equipment, for reimbursement either in 
cash, replacement in kind, or equal value exchange. 
But the potential applicability of this agreement is 
not well understood in the broader disaster relief 
community, and although it can be used in disas-
ter relief situations, it is not specifically designed 
to do so. “Plans need to be made and agreed upon. 
We need to assess ahead of time what is needed, 
when will it be needed, and who will provide it,” 
urged one workshop participant. Developing basic 
scripted RFAs or MOUs tailored to general disaster 
relief scenarios might be useful in this regard.

In addition to military-to-military MOUs, the 
two countries might study the benefits of signing 
MOUs with humanitarian and private sector orga-
nizations. UN agencies, for example, have signed 
MOUs with several NGO and private-sector orga-
nizations, such as the International Federation of 
the Red Cross and Red Crescent Societies, OXFAM 
GB, and Deutsche Post World Net, the parent com-
pany of DHL, an international express and logistics 
company. Under the UN-DHL disaster manage-
ment partnership, DHL has agreed to set up disaster 
response teams in Asia, the Middle East, and Latin 
America. In April 2006, the company launched its 
first disaster response team in Singapore. In the 
event of a crisis, specially trained DHL employees 
will help manage logistics operations in airports 
close to disaster-affected regions. Though DHL did 
not formalize its relations with the UN until late 
2005, the company had already participated in sev-
eral disaster relief missions. DHL provided airport 
freight handling and assistance to international 

relief teams in Sri Lanka following the tsunami 
and in Pakistan and Iran following major earth-
quakes in 2005 and 2003, respectively. 

In addition to MOUs, standby arrangements 
for disaster management and emergency response 
between U.S. and Japanese civil and military part-
ners would enhance the ability of the two countries 
to mobilize resources quickly. A standby arrange-
ment would commit each party to maintain 
specified resources on standby, such as technical 
and logistics resources, field staff, and material and 
equipment. Joint capacity-mapping exercises could 
help identify the allies’ strengths and weaknesses, 
reveal which areas require additional investment, 
in terms of resources, personnel, and training, as 
well as determine which assets U.S. and Japanese 
forces should leverage from one another to avoid 
duplications in assistance efforts. Moreover, this 
process could identify how best to integrate the UN, 
NGOs, and private-sector companies into disaster 
preparedness plans and relief efforts.

For now, standby arrangements for military 
capabilities might be difficult to implement. On the 
other hand, introducing bilateral standby arrange-
ments between U.S. and Japanese government 
agencies, NGOs, and private-sector companies 
may be more feasible. For some time now, OCHA 
has had in place standby arrangements with gov-
ernments and humanitarian organizations for the 
provision of emergency staff and equipment during 
disasters. The UN Department of Peacekeeping has 
a similar arrangement in place, UNSAS. Further-
more, in the wake of the Indian Ocean tsunami, the 
ARF proposed establishing similar arrangements 
for regional disaster response and humanitarian 
activities. The degree of U.S. and Japanese involve-
ment in these programs, however, has been limited, 
and neither is well aware of the other’s national 
agreements, such as they are. The two countries 
could consider comparing and, when appropriate, 
further developing bilateral standby arrangements 
with relief agencies and commercial aircraft carri-
ers and shipping companies, for example, with an 
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eye toward establishing some element of reciproci-
ty with each other and perhaps with other nations 
and organizations. 

Information management is an overriding chal-
lenge for CMCoord, though this seemingly simple 
objective can mean slightly different things to dif-
ferent stakeholders. For many at OCHA, greater 
standardization of how information is provided 
by and managed among crisis response partners 
is the top priority for improving CMCoord going 
forward (interview 2006b). From their perspective, 
this includes information about the availability and 
capability of certain assets or personnel, the terms 
for their deployment, standardization of assess-
ment reports and procedures, and a high degree 
of interoperability among the contributing organi-
zations and governments. 

For some this is a process of developing com-
patible systems, but others might emphasize the 
development of compatible people (people trained 
to understand how different responding organiza-
tions operate and what they can offer) (interview 
2006c). Still others take this a step further and 
emphasize the personal relationships among 
responders in the field as the key factor (inter-
view 2007b). All of these perspectives are valid, but 
each of them suggests a slightly different focus for 
CMCoord training and cooperation in a bilateral (or 
minilateral) context. Developing practical options 
to increase and strengthen U.S.-Japan peer-to-peer 
interactions on CMCoord issues, while maintaining 
connections between these groups, should help the 
two countries to clarify how they can best contrib-
ute to the process of CMCoord improvement. 

Overall, strengthening the U.S.-Japan alliance 
for disaster response may increase the two coun-
tries’ participation in regional and multilateral HA/
DR missions, which will be a good thing for affected 
nations and for the alliance. Harmonizing policies 
and procedures among close allies would improve 
how they cooperate together or as members of a 
coalition, as well as pave the way for achieving a 
more efficient international framework for disaster 

response and recovery. Finally, opportunities for 
enhanced U.S.-Japan civil-military cooperation in 
disaster management and emergency response can 
serve as a catalyst for greater cooperation through-
out the Asia-Pacific region for missions such as 
peacekeeping, counterproliferation, counterterror-
ism, and maritime security. Step 1, however, is to 
improve U.S.-Japan CMCoord cooperation in times 
of crisis, and this will be our objective in year 2 
of this project. 
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Terms and Abbreviations

AFRICOM		  Proposed U.S. Africa Command
APHP		  Asia-Pacific Humanitarian Partnership
ARF		  ASEAN Regional Forum
ASDF		  Air Self-Defense Forces (Japan)
ASEAN		  Association of Southeast Asian Nations
CAP		  Consolidated Appeals Process (United Nations)
CENTCOM		  U.S. Central Command
CERF		  Central Emergency Revolving Fund (United Nations)
CGP		  Center for Global Partnership, Japan Foundation
CIMIC		  civil-military cooperation
CMCoord		  civil-military coordination
CMCS		  Civil-Military Coordination Section (United Nations)
CMO		  civil-military operations
DAC		  Disaster Assistance Center 
DART		  disaster assistance response team (United States)
DCO		  Defense Coordinating Officer (United States)
DHS		  U.S. Department of Homeland Security
DoD		  U.S. Department of Defense
DSCA		  Defense Support of Civil Authorities (United States)
EMAC		  Emergency Management Assistance Compact (United States)
EMT		  emergency medical technician
ERC		  Emergency Relief Coordinator (United Nations)
ESF		  emergency support function
FCSS		  Field Coordination Support Section (United Nations)
FDMA		  Fire Disaster Management Agency (Japan)
FEMA		  Federal Emergency Management Agency (United States)
GSDF		  Ground Self-Defense Forces (Japan)
HA/DR		  humanitarian assistance/disaster relief 
HC		  Humanitarian Coordinator (United Nations)
HDC		  Headquarters for Disaster Countermeasures (Japan)
HSRT		  humanitarian, stabilization, and reconstruction team (United States)
IASC		  Inter-Agency Standing Committee (United Nations)
ICS		  Incident Command System (United States)
IFPA		  Institute for Foreign Policy Analysis
IHP		  International Humanitarian Partnership
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INSARAG		  International Search & Rescue Advisory Group
IRIN		  Integrated Regional Information Networks
JDA		  Japan Defense Agency
JDR Law		  Law Concerning the Dispatch of Japan Disaster Relief Teams
JFO		  joint field office (United States)
JIACG		  Joint Inter-Agency Coordination Group (United States)
JICA		  Japan’s International Cooperation Agency
J-Net		  Japan Disaster Relief Network
JRCS		  Japanese Red Cross Society
JTF		  joint task force
LSU		  Logistics Support Unit (United Nations)
MCAP		  Multinational Cooperation in the Asia-Pacific (Japan)
MCDA		  military or civil defense assets
MOD		  Ministry of Defense (Japan)
MOFA		  Ministry of Foreign Affair s (Japan)
MOU		  memorandum of understanding
MPAT		  Multinational Planning Augmentation Team
MSDF		  Maritime Self-Defense Forces (Japan)
NATO		  North Atlantic Treaty Organization
NDPG		  National Defense Program Guideline (Japan)
NGO		  nongovernmental organization
NIMS		  National Incident Management System (United States)
NORTHCOM		  U.S. Northern Command
NPA		  National Police Agency (Japan)
NPO 		  nonprofit organization
NRP		  National Response Plan (United States)
NSPD		  National Security Presidential Directive (United States)
NVNAD 		  Nippon Volunteer Network Active in Disaster (Japan)
NVOAD		  National Voluntary Organizations Active in Disaster (United States)
OCHA		  UN Office for the Coordination of Humanitarian Affairs
ODA		  Overseas Disaster Assistance (Japan)
OFDA		  Office of U.S. Foreign Disaster Assistance
OLU		  Operational Liaison Unit (United States)
OMA		  Office of Military Affairs (United States)
OSIPP		  Osaka School of International Public Policy, Osaka University
OSOCC		  On-site Operations Coordination Center (United Nations)
PACOM		  U.S. Pacific Command
PFO		  Principal Field Officer (United States)
PWJ		  Peace Winds Japan
RC		  Resident Coordinator (United Nations)
RFA		  request for assistance
SCC		  Security Consultative Committee (United States-Japan)
S/CRS		  U.S. Office of the Coordinator for Reconstruction & Stabilization
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SDF		  Self-Defense Forces (Japan)
UN		  United Nations
UNDAC		  UN disaster assessment and coordination team	
UNHCR		  UN High Commissioner for Refugees
UNHRD		  UN Humanitarian Response Depot
UNJLC		  UN Joint Logistics Centre
UNSAS		  UN Stand-by Arrangement System
USAID		  U.S. Agency for International Development
USFJ		  U.S. Forces in Japan
V-OSOCC		  Virtual On-site Operations Coordination Center (United Nations)
WFP		  World Food Program
WMD		  weapons of mass destruction
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Appendix A –  Workshop Agenda and Participants
Agenda

December 12, 2006 

8:30-8:45	 Welcome and Introduction
Dr. Charles M. Perry, Vice President and Director of Studies, Institute for Foreign Policy Analysis
	 The main objectives of this workshop are: 1) to identify and discuss the key (and 

most current) organizational, legal, and cultural parameters of civil-military coordi-
nation (CIMIC) in the United States and Japan when it comes to large-scale domes-
tic and international disaster relief operations (for the sake of improving bilateral 
cooperation); and 2) to build upon other recent workshops, case studies, and 
lessons-learned events to prioritize areas for improvement and further joint study. 

Workshop Moderator: 
Mr. James L. Schoff, Associate Director of Asia-Pacific Studies, Institute for Foreign Policy Analysis

Session 1:	 Civil-Military Coordination for Domestic Disasters
8:45-10:15	 The basic U.S. concept of CIMIC for domestic catastrophic disasters is cur-

rently being rethought and revised, with potential implications for the domes-
tic civil-military relationship in certain catastrophic situations, as well as 
for broader U.S. organizational approaches and capabilities applied to 
international events. A similar debate is underway in Japan (though with 
different characteristics), and so it is useful to update each other about 
these developments and to examine their potential implications. 

Presenters:
•	 Mr. James M. Castle, Deputy Director of Interagency Coordination, North 

American Aerospace Defense Command, United States Northern Command

•	 Dr. Nagamatsu Shingo, Research Scientist, Disaster 
Reduction & Human Renovation Institution (DRI)

•	 Dr. Robert D. Eldridge, Associate Professor, Osaka School 
of International Public Policy, Osaka University 

Commentators:

•	 Dr. Atsumi Tomohide, Professor, Osaka University and Vice 
President, Nippon Volunteer Network Active in Disaster

•	 Mr. Leo Bosner, Emergency Management Program Specialist, Federal 
Emergency Management Agency,* and Former Fellow, Mike Mansfield 
Fellowship Program* (*Affiliation shown for identification purpos-
es only – not officially representing the cited organizations) 

Key questions for this session include:
•	 How is each country approaching CIMIC improvement for domestic disas-

ters and what are the potential implications for bilateral/international coop-
eration? As different segments of the disaster relief community (domestic 
and international) address these issues, are we in danger of establishing 
redundant (or possibly even conflicting) methods and capabilities? 
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•	 How does each country manage the offer of assistance from foreign govern-
ments, corporations, or international organizations? Can anything be done bilat-
erally on this front, particularly given the location of U.S. military assets in Japan 
or the SDF’s experience with post-earthquake search and rescue, for example?

10:15-10:30	 Morning Break
Session 2:	 Civil-Military Coordination for Overseas 
Disasters – Pakistan Earthquake Case Study
10:30-12:00	R ear Admiral Michael A. LeFever will share his insights and ideas from his 

experience supporting the U.S. response to the 2005 Pakistan earthquake 
disaster. Specifically, Rear Admiral LeFever will discuss the challenges faced 
during the operation (e.g., communications, logistics, and combat support) 
and recommend solutions to improve the U.S. response to disaster relief.

Presenter: 
•	 Rear Admiral Michael A. LeFever, USN, Director, Military Personnel Plans 

and Policy Division, Bureau of Naval Personnel and Former Commander 
of the Combined Disaster Assistance Center (DAC) in Pakistan

Session 3:	 Lunch Panel - Civil-Military Coordination for Overseas Disasters
12:00-14:00	 The most likely area for U.S.-Japan cooperation in disaster relief operations is 

overseas, as a leading component of an international / multilateral response 
team. Though some attention has been paid in recent years to what each coun-
try can do to improve multilateral and bilateral CIMIC and cooperation, aware-
ness of these efforts (via workshops, exercises, and symposiums) is limited and 
priorities are not well understood. This session will examine current debates 
and lessons learned from U.S., Japan, and UN perspectives in order to highlight 
strengths, weaknesses, and opportunities for cooperation going forward. 

Presenters: 

•	 Ms. Seki Kaoruko, Humanitarian Affairs Officer, United Nations Office 
for the Coordination of Humanitarian Affairs (UN-OCHA)

•	 Mr. Tom Baltazar, Director, Office of Military Affairs, USAID

•	 Dr. Yoshizaki Tomonori, Professor and Chief, 5th Research Office, Research 
Department, National Institute for Defense Studies, Japan Defense Agency

Commentators:

•	 Mr. Barry Pavel, Principal Director for Policy Planning, Office of the Principal 
Deputy Under Secretary of Defense for Policy, U.S. Department of Defense

•	 Ms. Nancy Lindborg, President, Mercy Corps 

•	 Ms. Yamamoto Rika, Chief, Program Unit, Peace Winds Japan

Key questions for this session include:
•	 How is each country approaching CIMIC improvement for overseas disasters 

and what are the potential implications for bilateral/international cooperation?

•	 Are there opportunities to pool resources or invest in certain capabilities out-
side of the military arena that can fill critical needs in the event of catastrophic 
disasters? In other words, should the military be the first place to turn when 
civilian resources are inadequate, or does this suggest the need for greater 
investment in nonmilitary capacity building for these types of events?

•	 What are some of the most important recent efforts to improve CIMIC for 
international disaster relief operations and how do organizations from our 
two countries and the UN evaluate progress and priorities on this front?
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Session 4:	 Case Study and Issue Area Focus
14:00-15:30	B uilding upon the previous sessions, the goal in the afternoon is to delve 

deeper into specific issue areas that could benefit from joint and coordi-
nated attention. Examples of CIMIC issue areas to discuss include damage 
and needs assessment, communications, information sharing and manage-
ment, logistical support, training and pre-positioning of supplies, the potential 
role of the private sector, and legal issues such as liability or contracting. 

Presenters: 

•	 Mr. Yokoi Yutaka, Minister for Economic Affairs, Embassy of Japan 

•	 Ms. Bailey Hand, Stability Operations Coordinator, Office of the Assistant 
Secretary of Defense for Special Operations and Low-Intensity Conflict (SO/
LIC) and Interdependent Capabilities, U.S. Department of Defense

•	 Colonel Okimura Yoshihiko, JGSDF, Researcher, Ground Research and 
Development Command, Japan Ground Self-Defense Force

Commentators:

•	 Ms. Linda Poteat, Senior Program Manager, Humanitarian 
Policy and Practice, InterAction 

•	 Mr. Rabih Torbay, Vice President, International 
Operations, International Medical Corps

Key questions for this session include:
•	 By discussing some of these specific issue areas in more detail and in the context 

of recent case studies, what differences or similarities are noticeable with regard 
to how each country (and each country’s civilian and military sectors) view the 
challenges, opportunities, dangers and priorities for CIMIC improvement?

•	 Can the militaries utilize the cluster system to improve coordination 
with civilian agencies? Is more extensive cross-detailing or second-
ing of personnel a useful response to improve planning, training, and 
coordination? What are the operational or organizational implica-
tions of increasing “jointness” among Japan’s defense forces?

•	 How do these perceptions and assessments correspond to those in the broader 
disaster relief community and international organizations? Can the United States and 
Japan play a leadership role in this regard (perhaps together with a small number 
of other countries such as Australia, South Korea, and Singapore), and if so, how?

 15:30-15:45	 Afternoon Break

Session 5:	 Developing a Bilateral Agenda for CIMIC Collaboration
15:45-17:00	 The final session is an opportunity to facilitate group discus-

sion toward developing a bilateral agenda for CIMIC collabora-
tion that our project research team can pursue throughout 2007. 

Key discussion topics for this session include:
•	 Which issue areas show the most promise for greater collaboration, and what 

further study is required to help take advantage of these opportunities?

•	 Where might more dialogue be necessary for avoiding unpro-
ductive or even damaging misunderstandings?

•	 Is it useful to study bilateral (or possibly regional) CIMIC responses to spe-
cific scenarios beyond natural disasters (e.g., a political/economic implo-
sion in North Korea or a similar situation in East Timor or other locations)?
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Mr. AKAZAWA Tomoki (Observer)
Deputy Director
Center for Global Partnership
The Japan Foundation

Dr. ATSUMI Tomohide
Professor, Osaka University
Vice President, Nippon Volunteer Network Active in 
Disaster

Mr. Tom BALTAZAR
Director
Office of Military Affairs, USAID

Mr. Leo BOSNER
Emergency Management Program Specialist, Federal 
Emergency Management Agency* 
Former Fellow, Mike Mansfield Fellowship Program* 
(*Affiliations shown for identification purposes only – 
not officially representing the cited organizations)

Mr. Gerard BRADFORD, III
Director, Center for Excellence in Disaster 
Management & Humanitarian Assistance (COE 
DMHA)

Mr. James M. CASTLE
Deputy Director of Interagency Coordination, North 
American Aerospace Defense Command, United 
States Northern Command

Ms. Kathleen CONNOLLY
Associate Director
Disaster Resources Network (DRN)

Dr. Robert D. ELDRIDGE
Associate Professor, Osaka School of International 
Public Policy, Osaka University, Director, U.S.-Japan 
Alliance Affairs Division Center for International 
Security Studies and Policy, Osaka University

Mr. Mark A. FLANIGAN
Program Analyst, Critical Infrastructure Protection, 
Office of Public Health Emergency Preparedness, U.S. 
Department of Health and Human Services

Mr. Paul N. FUJIMURA
Director for Asia/Pacific 
Office of International Affairs
U.S. Department of Homeland Security

Ms. Bailey HAND
Stability Operations Coordinator
Office of the Assistant Secretary of Defense for 
Special Operations and Low-Intensity Conflict (SO/
LIC) and Interdependent Capabilities
U.S. Department of Defense

Colonel HARADA Tomofusa
Military and Assistant Defense Attaché
Defense Section
Embassy of Japan, Washington, D.C.

Mr. HAYASHI Ryoji
Deputy Director 
Japan International Transport Institute

Mr. ISHII Masafume
Minister, Political Affairs
Embassy of Japan, Washington, D.C.

Mr. KANAZAWA Yusuke
Second Secretary, Economic Section
Embassy of Japan, Washington, D.C.

Dr. James LAWLER, M.D.
Director for Biodefense Policy 
Medicine and Public Health
White House Homeland Security Council

Rear Admiral Michael A. LeFEVER, USN
Director, Military Personnel Plans and Policy 
Division (N13), Bureau of Naval Personnel, Former 
Commander of the Combined Disaster Assistance 
Center (DAC) in Pakistan

Ms. Nancy LINDBORG
President
Mercy Corps

Rear Admiral Eric McVADON, USN (Ret)
Director, Asia-Pacific Studies
Institute for Foreign Policy Analysis

Dr. Douglas J. MEFFERT
Professor of River and Coastal Studies
Deputy Director of the Tulane/Xavier Center for 
Bioenvironmental Research 
Tulane University 

Mr. MIWA Tsuneyoshi
Visiting Fellow
Institute for National Strategic Studies
National Defense University

Mr. MORITA Satoshi
Section Chief, Personnel Division
Japan Defense Agency

Dr. NAGAMATSU Shingo
Research Scientist
Disaster Reduction & Human Renovation Institution 
(DRI)

Ms. Ha N. NGUYEN
Policy Advisor for Asia/Pacific
Office of International Affairs
U.S. Department of Homeland Security

Mr. Gary G. OBA
Political Military Officer
Office of Japanese Affairs
U.S. Department of State

Colonel OKIMURA Yoshihiko, JGSDF
Researcher, Ground Research and Development 
Command, Japan Ground Self Defense Force

Mr. Andrew Hak OU
The Republic of Korea Desk Officer
Office of Korean Affairs
U.S. Department of State

Participants (In Alphabetical Order)



Ms. Carole PALMA
Interagency Division
Joint Innovation and Experimentation (J9)
U.S. Joint Forces Command

Mr. Barry PAVEL
Principal Director for Policy Planning, Office of the 
Principal Deputy Under Secretary of Defense for 
Policy, U.S. Department of Defense

Dr. Charles M. PERRY
Vice President and Director of Studies
Institute for Foreign Policy Analysis

Ms. Linda POTEAT
Senior Program Manager
Humanitarian Policy and Practice
InterAction

Mr. Scott L. ROLSTON
Planning Officer
Office of the Coordinator for Reconstruction and 
Stabilization, U.S. Department of State

Mr. SATO Masaru Masaru
First Secretary, Economic Section
Embassy of Japan, Washington, D.C.

Mr. James L. SCHOFF
Associate Director of Asia-Pacific Studies
Institute for Foreign Policy Analysis

Ms. SEKI Kaoruko
Humanitarian Affairs Officer
United Nations Office for the Coordination of 
Humanitarian Affairs (UN-OCHA)

Mr. Rob THAYER
Regional Coordinator for Asia, Latin America and 
the Caribbean, Office of Foreign Disaster Assistance, 
USAID

Mr. Rabih TORBAY
Vice President, International Operations
International Medical Corps

Ms. TOYODA Yukiko
Visiting Scholar
The Reischauer Chair for East Asian Studies, The Paul 
H. Nitze School of Advanced International Studies 
(SAIS)
Johns Hopkins University

Ms. Marina TRAVAYIAKIS
Research Associate
Institute for Foreign Policy Analysis

Mr. Phil WILHELM
Humanitarian Assistance Advisor/Military
Office of Foreign Disaster Assistance, USAID

Ms. YAMAMOTO Rika
Chief, Programming Unit
Peace Winds Japan

Mr. YOKOI Yutaka
Minister, Economic Affairs
Embassy of Japan, Washington, D.C.

Dr. YOSHIZAKI Tomonori
Professor and Chief, 5th Research Office
Research Department, National Institute for Defense 
Studies (NIDS)
Japan Defense Agency
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Appendix B 

Guide to CMCoord Studies and Activities

The table on the following pages lists selected upcoming and recent CMCoord meetings, workshops, 
and exercises focused on disaster preparedness hosted or attended by civil and military planners from 
the United States, Japan, and other parties in the Asia-Pacific area. Not all U.S. or Japanese events 
focused on civil-military affairs are represented in the table below.

In addition to the events identified below, OCHA regularly conducts CMCoord seminars and 
training courses focused on the planning and use of military and civil defense assets in internation-
al humanitarian relief operations as part of the United Nations Civil-Military Coordination Training 
and Education Program.37 OCHA supports additional training and simulation exercises conducted 
by OSOCC, INSARAG, and UNDAC. OCHA also developed an online training course (UN CMCoord 
IMPACT) to reinforce aspects of CMCoord from a humanitarian perspective.38 Moreover, OCHA fre-
quently participates in exercises sponsored by other parties, such as NATO or the United States.39

37	 For a list of scheduled courses, visit the OCHA website at http://ochaonline.un.org/webpage.asp?Page=1004#d. 
38	 See http://ocha.unog.ch/uncmcoord/ to download UN CMCoord IMPACT.
39	 A complete list of the 2007 exercises that OCHA has been invited to and agreed to participate in is avail-

able at http://ochaonline.un.org/webpage.asp?ParentID=12561&MenuID=12570&Page=985.
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