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Ordered, That a special committee of the House, consisting of five
members to be appointed by the Speaker thereof, be established for
the purpose of making an investigation and study of the response and
preparedness of the various local and state civil defense and public
safety agencies and public utility companies serving certain South
Shore communities during times of extreme emergencies.

Said committee shall report to the House of Representatives the
results of its investigation and study, and its recommendations, if any,
together with drafts of such legislation necessary to carry such
recommendations into effect by filing the same with the Clerk of the
House of Representatives on or before the last Wednesday in January,
nineteen hundred and eighty-six.

Adopted:
By the House of Representatives, October 2, 1985.

Ordered, That the House of Representatives be authorized to
accept a report of the special committee of the House authorized
(under the provisions of House order No. 6726 of 1985) to make an
investigation and study of the response and preparedness of local and
state civil defense and public safety agencies and public utility
companies of the Commonwealth servicing certain South Shore
communities during times of extreme emergency.

Adopted:
the House of Representatives, April 28, 1986.

tKfjc Commontoealtf) of fHasteadbuaett*

ORDER AUTHORIZING STUDY

(House, No. 6726 of 1985)

(Unnumbered House order of 1986)
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To the Honorable House of Representatives:
We, the undersigned, having voted in the affirmative, do hereby

transmit this report authorized under the provision of the House order
number 6726 of October 2, 1986, recommending the appointment of
a special committee of the House to make an investigation and study
of the responses and preparedness of local and state civil defense and
public safety agencies and public utility companies in the
Commonwealth servicing South Shore communities during times of
extreme emergencies.

FRANK M. HYNES, House Chairman
ROBERT EMMET HAYES
THOMAS P. KENNEDY
CHARLES W. MANN
MARY JEANETTE MURRAY

®f)e Commonbaealtf) of iHafteadjutfetttf

LETTER OF TRANSMITTAL
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On Friday afternoon, September 27, 1985, Hurricane Gloria swept
into Massachusetts. In its wake it left millions of dollars of damage
and many questions and concerns about the emergency responsiveness
of various state, local and private groups. In particular, much of
Southeastern Massachusetts was left in the dark as a result of
widespread electrical power failures which interrupted service to
hundreds of thousands of customers including private homes,
hospitals, fire and police stations, town halls, radio stations, etc.

On October 2, 1985, the Massachusetts House of Representatives
established a Special Committee of the House “for the purpose of
making an investigation and study of the response and preparedness
of the various local and state civil defense and public safety agencies
and public utility companies serving South Shore Communities”, (cf.
appendix 1). This Committee held seven public hearings in Brockton,
Scituate, Pembroke, Abington, Marshfield, Hingham and the State
House in Boston. Over four hundred people attended these hearings,
many of whom testified.

This report summarizes the conclusion of the Special House
Committee regarding its investigation. This report is not intended to
in any way negatively criticize any person, agency, or department but
is viewed as a positive and constructive response to certain deficiencies
and inadequacies identified by the Committee during its investigation.
Similarly, it is hoped that this report will act as a framework to bring
a greater efficiency of cooperation between state and local officials
and utility companies as they endeavor to service citizens of the
Commonwealth during emergency situations.

Finally, although the Special House Committee focused its
attention on communities south of Boston, where emergency
responsiveness activities seemed to be most critized by the public, it
is the opinion of the Special Committee that the comments and
conclusions contained herein have applicability to every area and
region of the Commonwealth.

The Special Committee began its public hearings in Brockton on
October 21, 1985 and held its final hearing in Boston on December
10, 1985. From the outset it became clear, from the comments and

testimony made at these hearings, that the focus of the Committee’s

INTRODUCTION

I
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study would, almost to an exclusionary nature, be directed to the
responsiveness of the utility companies, specifically Eastern Edison
Company, Commonwealth Electric Company and Hingham
Municipal. Because in some cases it took 7 and 8 days to restore full
electrical power to certain utility customers, the hearings provided
disgruntled and outraged utility customers with a forum to criticize,
castigate, question and second-guess the Utility Companies’ responses
to Hurricane Gloria and demand from the Special Committee
recommendations which would provide greater assurance in the future
that Utilities’ responsiveness to emergency situations would be timely,
efficient and effective.

Simultaneous with the Special Committee’s study was a study of
Eastern Edison Company by the Department of Public Utilities. At
many of the public hearings conducted by the Special Committee
several questions were raised by members of the public regarding the
financial status, financial investment in preparedness and preventive-
ness, financial investment in other interests, and specifically the
relationship of Eastern Edison Company to Eastern Utilities
Associates. The Special Committee did not have sufficient staff,
expertise or time to comprehensively respond to these concerns and
questions and thus has not attempted to address this issue. Instead,
the Special Committee has referred these particular concerns
regarding the financial status and structure to the Department of
Public Utilities and requested an accounting and management review
by the DPU of Eastern Edison Company and its parent Eastern
Utilities Associates.

Massachusetts Civil Defense Agency The State Civil Defense
Agency is the primary state agency responsible for managing and
coordinating the operational and recovery phases of an emergency/
disaster. Enclosed is a copy of a manual describing the role and task
of this agency and that of local Civil Defense Agencies and Directors,
(cf. Appendix 2). The Special Committee is grateful and takes this
opportunity to thank both State Civil Defense and local Civil Defense
Personnel and members of the National Guard for their commendable
hard work and energies during and after Hurricane Gloria. In
particular, we appreciate the attendance of local Civil Defense
Directors at the hearings conducted by the Special Committee and

II
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as well the attendance and testimony of executives of the State Civil
Defense Agency especially Director Robert J. Boulay and Deputy
Director John Lovering.

The Special Committee finds one specific deficiency in its review
of the role of the Massachusetts Civil Defense Agency in its response
to Hurricane Gloria. The MCDA to our knowledge, made no
evaluation of the extent of electrical power outage caused by
Hurricane Gloria and the capability of Utility Companies to return
power to their customers in a timely and efficient manner. Yet, the
State of Emergency, declared by the Governor because of Hurricane
Gloria was lifted in the early morning of Saturday, September 28,
1985. In fact many communities and sections of communities

remained without electrical power for the balance of that weekend
and into the next week creating emergencies and hardships for
communities which may have been ameliorated if the Massachusetts
Civil Defense Agency under a full or partial state of continuing
emergency continued a central operational and directional role in the
management of the emergency responsiveness to Hurricane Gloria.

It is the recommendation of this Special Committee that the
Massachusetts Civil Defense Agency seek agreement with the various
utility companies in the Commonwealth establishing a linkage
relationship governing communication and management of the return
of utility service in the aftermath of emergencies/disasters. These
agreements should be made with electrical, telephone and natural gas
utilities and should delineate damage reporting procedures,
contingency procedures for requesting State assistance of a personnel
or supply nature to augment Utility Company resources, the
maintenance of designated personnel and unpublished telephone
numbers to assure immediate access and accountability, and other
appropriate information and mechanisms to assure mutual
cooperation and assistance in order to work effectively and
expeditiously restore utility service to all sections of the
Commonwealth.

The Massachusetts Civil Defense Agency has filed a series of six
recommendations with the Special Committee (Appendix 3). The
Special Committee recommends MCDA pursue these recommenda-
tions with the Secretary of Public Safety but offers these following
comments:
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I. Stockpiling of Emergency Equipment and Materials:
Although well intentioned, the practicality of establishing

and maintaining stockpiling centers is questioned. A more
appropriate recommendation is to suggest to executives of local
communities and their civil defense directors to assess this need
and develop their own local response for the provision of
emergency equipment and materials.

2. Back-Up Emergency Power for Public Safety Facilities:
The need for necessary public safety facilities to remain

operational during periods of emergencies/disasters in order to
provide vital public safety functions is clear. MCDA should
work with the Secretary of Public Safety and other appropriate
state and local public safety agencies to encourage the
availability of back-up emergency generators and the necessary
state and local appropriations to achieve the purchase and
maintenance of such generators where necessary.

3. Back-Up Emergency Power for Medical Facilities and Houses
for the Elderly;

MCDA should work with the Department of Public Health
and the Executive Office of Communities and Development
and local Housing Authorities to develop mechanisms whereby
public health facilities and elderly housing complexes will
pursue the need and usefulness of developing immediate access
to alternate energy resources during times of emergencies/
disasters to minimize disruption and the frail population they
service.

4. Emergency Response Plan Oversight Responsibilities:
MCDA should be viewed as the central coordinating agency

in assisting and offering technical advice to local communities
in developing the best local response plan to emergencies/
disasters. This assistance should also include the involvement
of the utility companies in the local response plan and the
provision for annual joint review by the local community, utility
and MCDA.

5. Expansion of MCDA Staff:
An analysis and review of the role and responsibilities of

MCDA should be conducted by the Executive Office of Public
Safety and appropriate recommendations made to the
Massachusetts General Court.
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The significance and importance of the continued on-air
operation of local radio and TV stations cannot be
overemphasized. These local stations are the lifeline to
residents’ information and understanding of the state of the
emergency/disaster and the specific procedures being utilized
to manage and respond to that emergency at the local level.
Without the continued functioning of these stations, individual
homes are isolated from their neighbors and the outside world,
resulting, in some cases, in deteriorating functioning
capabilities. It is the opinion of the Special Committee that the
owners and managers of local radio and TV stations do
understand the vital informational role they provide in
emergencies/disasters. This public service function requires
that they also be primarily responsible for accessing alternative
power sources to keep their stations on the air during periods
of disasters/emergencies. Their efforts should be assisted by
local and State Civil Defense Agencies who must do all in their
capability to aid local stations to remain on the air. Local
Emergency response plans should make provisions for the
continued on the air operation of significant local radio and/
or TV stations and these media centers should be utilized, in
a far more direct and proactive manner, by local public safety
officials, emergency response officials and utility company
officials in informing the public timely and periodically
regarding the specifics of the local response to a particular
emergency / disaster.

The Special House Committee now turns its attention to the
concerns raised both by members of the Committee and the general
public about the responsiveness of the Utility Companies in
particular Eastern Edison Company and Commonwealth Electric.
The Special Committee would like to take this opportunity to express
its gratitude to the various officials of both companies who
participated in the hearings conducted by the Committee and to their
cooperation in providing responses to many of the various questions
requested by the Special Committee. In particular we are grateful to

the cooperative attitude of Arthur Hatch and Joseph Moses of Eastern

6. Back-Up Emergency Power for Radio and TV Stations:

11l
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Edison Company and to Commonwealth Electric officials, John
Farnum, John Sheehan, Jerry Place and Don Cashand, to
Commonwealth Electric’s president, Jeremiah V. Donovan, who
testified at the Special Committee’s final hearing December 10, 1985.
Appendices 4, 5, and 6 are the reports requested of Eastern Edison
Company and Commonwealth Electric.

A. Overview
According to testimony by officials, Eastern Edison Company

services 157,000 customers in Southeastern Massachusetts. Of that
number, 107,000 customers are serviced in the 17 town Brockton
Division and 50,000 in the Fall River Division. The Special
Committee focused exclusively on the Company’s emergency
preparedness and responsiveness in the Brockton Service area.
Testimony by Company officials revealed that electric power was
totally shut off in 11 of the 17 Brockton service area communities;
that 101,000 out of the 107,000 customers (94%) in this Eastern Edison
Company service area lost their power during Hurricane Gloria and
it took until the following Friday, October 4, 1985 to restore power
to 95% of the Brockton service area. Officials further testified that
a helicopter review of the service area on Saturday morning,
September 28, 1985 revealed extensive and severe damage to the
electric power delivery system, substantiated later by surveys which
revealed 5,000 trees down and over 300 poles broken. At the height
of the outage Eastern Edison Brockton was receiving 14,000 calls per
day from its customers.

Commonwealth Electric Company services 40 communities in
Southeastern Massachusetts ranging from the Humarock section of
Scituate in the north to Provincetown on the southwest to the island
of Martha’s Vineyard and Freetown and part of Westport on the west.
The total number of customers are 247,340 all of whom lost power.
The primary focus of the Special Committee’s attention was the 11
town Plymouth district, all of whose 55,948 customers experienced
outages. 1,700 trees were downed in the Plymouth district; 84 poles
were lost; and there were 1,550 locations where wires were downed.

B. Utility Preparedness
Several concerns and questions have been made to the Special

Committee regarding the preparedness of the Utility Companies to
the Hurricane. The Special Committee makes the following
observations:
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Sufficient equipment seems to have been available to the
companies, either through stockpiling, warehousing, or
agreements with other utility companies to meet the repair and
replacement needs occasioned by Hurricane Gloria.

1

Preparation was insufficient to provide adequate manpower to
meet the severe and extensive power outages caused by
Hurricane Gloria. Although mutual assistance from other
regions and out of state utility companies was requested and
planned before the storm’s arrival, in fact several of the utility
companies contracted to provide this assistance were
themselves the primary utility crews serving areas of states,
themselves in the path of the storm (eastern seaboard). The
Special Committee recommends that utility companies
establish mutual agreement plans with communities and states
in wide and varied geographical areas. When weather reports
indicate a particular storm tracking a particular path,
southeastern Massachusetts companies should contact utility
companies in areas well outside the storm’s path for stand-by
assistance.

2

The Special Committee finds that crews from outside
southeastern Massachusetts, sent as a result of mutual
assistance requests, were insufficently directed and supervised
by officials of the host utility company. The Special Committee
does, however, recognize and commend all crews, both of host
utility companies and those providing mutual assistance, for
their hard work, effort and diligence during sometimes very
adverse and difficult conditions. The Special Committee makes
the following recommendations. Host Utility Companies
should make arrangements for lodging and food for crews sent
from other regions and states. These arrangements should be
made prior to the request for mutual assistance; should be
confirmed when mutual assistance is requested; and should be
made clear to the officials of the sending utility companies so
that they may direct their crews to precise locations within the
host’s service area.

3

It is further recommended that host utility companies make
arrangements to have management personnel familiar with the
geography of the service area, available to meet the incoming
out ofregion/ state utility crews, provide them with appropriate
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directions and local maps delineating clearly the area within
which they are assigned to work. Additionally, host supervisors
should specifically articulate the work expectations demanded
of incoming crews, i.e., nature of work, performance
expectations, the host agency official who will be responsible
for coordinating their activities in a particular community with
the officials and residents of that community, etc.

It is also recommended that utility companies, where
necessary and in the absence of a company liaison, make prior
arrangements with local communities for knowledgeable local
community guides to be made available to out of region/state
utility crews to assist both in providing direction to various
areas within the community and in providing a direct link as
to what outages continue to occur and the progress being made.
The Special Commission heard testimony that local officials,
local town employees, local CD personnel would be capable
of providing this service. Where financing of such a function
is required, utility companies should view this as a necessary
and desired cost of doing business and make provisions with
local community executives for reimbursement of such costs.

The Special Committee finds that the most serious deficiency of
the utility companies’ response to Hurricane Gloria was in the area
of communication: communication with out of region/state utility
crews addressed above; communication with the general public and
customers; communication with officials of local communities.
Testimony at all the hearings revealed inability of customers to access
utility telephone lines and when after, in some cases days of
perseverance, access was achieved, the utility receptionist was less
than courteous. The Special Committee makes the following
recommendations to improve communications:

1. Utility companies should arrange for backing clerical,
receptionist and management forces for the storm/emergency
control district offices. Such personnel should be frequently
briefed and rested so as to be able to receive and provide the
most up to date information in as courteous and respectful a
manner as possible.

2. Utility companies should initiate discussions with telephone
companies to develop contingency procedures for overloading

C. Communication
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of telephone lines during periods of extensive power outages.
Additional emergency telephone lines should be available when
peak capacity is exceeded and outages are expected to be long
term.
Ideally, in periods of extended power outages, utility companies
should deploy responsible management personnel to each local
community within the service district. Such personnel should
establish, at the local storm/emergency control center, the
utility’s local emergency center. This utility management
official will act as a liaison to the local community officials,
central coordination and direction for all utility crews and their
guides operating within the community, and be a direct access
to the district office; thus able to give orders and get answers.
Local officials, in uniform testimony and the Special
Committee, stated their willingness to cooperate in the
coordination of the establishment of such a local storm/
emergency control center and the willingness to provide space
within a central municipal building for this purpose.

3

Absent the dispatch of a utility company management official
to act as utility liaison in a local storm/emergency control
center, the chief municipal official or his/her designee should
be given unpublished telephone numbers to call that will
connect them directly with utility management personnel who
can get answers. Utility companies should designate the
appropriate management personnel to provide this function
and it should be recognized as a necessary and essential part
of the emergency responsiveness system.

4

It cannot be emphasized enough the importance of utility
companies consistently and continually keeping in touch with
the public regarding continuing power outages. This
responsibility lies not simply in providing sufficient, informed
personnel to maintain open telephone communication with
customers via district offices, but requires utility officials to
reach out in a proactive manner to local city halls, police
departments, and radio stations, using these already established
communication points, to keep people well informed at all
times. Such communication should be open and frank. As an
example, when early surveys indicate extensive and severe
damage, as was the situation reported by the utility companies
after their helicopter surveys immediately after Hurricane

5
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Gloria, then people should be informed of the nature of that
damage, the probability of an extended time without power,
concrete, positive suggestions as to how best to cope during
such periods of extended outage, and the community resources
available to assist them.

6. In areas where a significant bilingual population is present,
utility companies should make provisions for the availability
of emergency telephone lines and bilingual staff to assist
individual customers unable to communicate well in English.

7. During the public hearings, we heard numerous testimony
concerning the need to restore power to residents dependent
on life-support systems such as dialysis machines, kidney
machines and heart monitors. Utility companies must compile
lists of those persons dependent on such machines and keep
those lists updated and verified so that those individuals receive
priority hook-ups. In addition, where possible, these hook-ups
should have a maximum impact on neighboring homes in order
to return as many homes as possible to electrical service.

Although local communities and utility companies have their own
individual plans articulating the structure, manner and management
ofthe local community’s and utility company’s response to a disaster/
emergency, testimony before the Special Committee revealed the lack
ofintegration of these plans and the absence of any formal mechanism
for coordination and cooperation. The Special Committee makes the
following recommendations:

1. Local communities and utility companies should revise and
redraft existing emergency response plans incorporating their
own restrictions and adjustments learned from the Hurricane
Gloria experience and addressing the recommendations
contained within this report.

2. Local communities and utility companies should formalize
within their emergency response plans the expectations and
appropriate procedure for cooperation and management of
emergency response activities.

3. Emergency response plans should specifically delineate priority
restoration areas and provide standardized reporting
procedures from field reviews and damage reports. Dialogue
of community officials with utility companies should lead to

D. Emergency Response Plans:
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mutually agreed upon priority response and restoration areas,
with specific attention being paid to buildings providing
essential safety and health functions: ex., police and fire
stations, emergency storm centers, hospitals and clinics, homes
for elderly and homes of handicapped, sick and frail
individuals, areas dependent on private well water, etc.
Local officials should require annual meetings with utility
officials to review, adjust and further perfect the integration and
cooperation of the comprehensiveness of the local community’s
emergency response activities.

4.

Community emergency response plans should designate the
management team directly responsible for the implementation
of the community’s response to a disaster/emergency, the
manner in which decision making specifics to the local
emergency and other contingencies will occur; the location of
the local emergency control center and evacuation center; and
the manner in which utility companies’ officials will be
integrated into the management response team.

5.

Utility companies should recognize the unique service and
relationship they have with local communities and develop
contingencies specific to local communities within their master
response plans paying specific attention to the concerns and
recommendations of local officials; incorporating within their
utility emergency response plans the recommendations of this
Special Committee; and specifically articulating within these
plans the manner in which they will cooperate with the local
community emergency response plan paying particular
attention to communication, reporting procedures, local
priority restoration lists and the manner in which the Utility
companies’ liaison to the local community will be integrated
into the local community’s emergency response management
team.

6

E. Other:
Several specific recommendations are now made in response to

situations which the Special Committee was informed of during the
course of its hearings and investigations.

1. Urban Forestry Program: The Special Committee heard several
concerns regarding policies for tree removal and pruning. The
Special Committee recommends the establishment within each
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city and town of an active urban forestry program which will
develop management planning for city and town trees including
an inventory ofall roadside trees, their proximity to utility lines,
a survey of diseased, damaged and dead trees and plans for their
removal, a maintenance timetable for the continued pruning of
trees close to utility lines, etc. Enclosed as appendix 7 are several
articles on this subject submitted to the Special Committee by
a resident of Norwell, Massachusetts.
Underground Lines: The Special Committee recommends that
utility companies work with officials of local communities to
determine the value and advisability of installing electric lines
and telephone lines underground in order to minimize the
damage caused by disasters and storms such as Hurricane
Gloria. Consideration should be given to: a) initial capital cost
of underground construction vs. costs associated with long term
outages and repair due to the susceptibility to damage and
destruction of overhead lines; b) appropriateness of developing
plans to reinstall lines underground in those areas particularly
prone to damages, ex., areas where there is a frequency of power
outages after storms; coastal areas where salt spray causes
“arching” and resulting spot outages, etc.; c) appropriateness
of requiring new developments to install all utility lines
underground, etc.

2,

Orders To Shut Off Electrical Power: In several communities3
public safety officials requested utility company officials to shut
off all power to the community in order to protect the lives of
personnel responding to emergencies during the storm. It is the
opinion of the Special Committee that all shut offs were
appropriate and correct. However, the Special Committee
faults Eastern Edison Company officials who, in newspaper
advertisements and initial public testimony, seemed to
scapegoat local officials’ concerns for the extent of power
outages. The following is a quote from full page Eastern Edison
Company advertisements on October 3 and 4: “Compounding
the problem was the fact that the City of Brockton and ten
surrounding towns ordered a total shut-off of electric service.
While this may have facilitated the clean-up of trees and other
debris, it has seriously delayed the restoration process.” The
Special Committee finds that not only were local officials
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correct in requesting total power shut off but that, in fact,
testimony from officials of other utility companies stated that
when a system is completely shut down, it can often facilitate
and expedite return of power when there is extensive damage

since it allows repair crews to work quickly and directly
without concern and caution for live wires, etc.
Telephone Outages vs. Electric Power Outages: Several
questions were raised as to why telephone line damage was far
less severe than electric lines. Certain testimony by some
disgruntled electric utility customers suggested poor repair and
maintenance efforts on the part of electric companies vs. the
telephone company. It is the opinion of the Special Committee
that the explanations offered by officials as to the greater
damage suffered by utility lines is indeed valid and is not
reflective of insufficient maintenance actions; namely electric
lines are closer to the top of the pole and far more weak, lacking
the thick texture and insulation of telephone lines located
generally at the bottom line on a pole. The position and fragility
of the electric line makes it far more susceptible to damage and
breakage caused by high wind and falling tree limbs. Whereas,
the telephone line, even when knocked to the ground, is unlikely
to break or suffer disabling damage due to its strength and
insulation. This explanation underscores the aforementioned
recommendations regarding tree management programs and
underground installation of utility lines.

4.

5 “Sweeping” Procedures: Eastern Edison Company, in certain
communities, performed sweeping procedures while other areas
within that community were still without power. Sweeping is
a procedure whereby crews investigate an area pole by pole;
to determine individual problem locations once general power
has been restored to that area. While this is an appropriate and
necessary repair procedure, it is the opinin of the Special
Committee that such sweeping procedures, since they involve
very intensive activities, not be performed before power has
been returned to all areas of a community.
Rate Increases: Officials of Eastern Edison Company and
Commonwealth Electric Company testified that their best
estimates as to the costs incurred as aresult of Hurricane Gloria
were $5 million in the Brockton district and $3 million in the

6.
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Plymouth district. Several utility customers at each of the
public hearings, held by the Special Committee, stated in no
uncertain terms that they would not tolerate any rate increases
related to this storm.

At this time, no rate increases have been requested by either
of the two companies. The special Committee recognizes it is
the responsibility of the Department of Public Utilities to
evaluate and judge the suitability of any rate increase if
requested, it is the opinion of the Special Committee that no
rate increases should be allowed as a result of Hurricane Gloria.
The insufficiency of preparedness to meet Hurricane Gloria and
the lack of effective communication on the part of the utility
companies with their customers during the period of outages
caused grave inconvenience and in certain cases, severe burdens
and hardships for rate payers. Although the time of the return
of power may not have been significantly increased under any
circumstances, the manner in which utility companies
mismanaged the public relation aspect of the return of power,
is of itself sufficient to warrant that the cost of Hurricane Gloria
be borne by the stockholders and executives of the utility
companies and not the ratepayers.
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