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Abstract

In spite of recent initiatives by the New Zealand Fire Service to reduce the risk of fire
in small businesses in the tourist accommodation industry, there had been little or no
research into fire safety in this sector. This lack of knowledge was particularly
disturbing as the tourist accommodation industry has been identified as a high risk
industry. Unless we understand why and how small tourist accommodation businesses
comply or do not comply with fire safety regulations, fire safety initiatives to reduce
fires and firerdated injury and fataities in smal businesses will be ineffectud.
Therefore, the intention of this study has been to address this lack of information by
investigating the fire safety issues facing those operating in this sector and to examine
both the relationship between the small business sector and the New Zedand Fire
Service and role played by small business stakeholders in fire safety in samal tourist
accommodation businesses.

The study investigated small accommodation businesses within four geographical
areas Manukau, Franklin, North Shore and Rodney. It dso interviewed key
stakeholders from the New Zealand Fire Service, the territorial local authorities and
the fire consultancy industry.

The findings reveded that there are a number factors that impact on the smal
business owner's compliance with fire safety regulations, such as their access to
resources, their level of management skills, the influence of industry associations, the
regulatory environment and their relationship with the regulatory agencies and small
business advisors. Based on the findings it is dso possible to construct models of
compliance and non-compliance behaviour and present different types of compliant
and non-compliant businesses. However, influentia factors cannot be seen in isolation
but must be viewed as being interconnected and part of the context of operating a
smal business in a highly competitive industry. Also, it is more useful to consider the
type of small business and the management of the business rather than its occupancy
rates when examining the level of fire safety compliance and practices.

The predominate conclusions of this study are: that fire safety compliance and
practice in the small business sector does not take place in a vacuum, that neither fire
safety compliance behaviour nor practice are static and that there is not one single
factor that influences fire safety compliance and practice. All to often researchers and
government officials separate fire safety from the other small business functions, such
as finance and planning etc. Solutions and theories applied to fire safety in the small
business sector are meaningless unless consideration is given to al aspects of
operating a small business. In addition, as small businesses are more susceptible to a
fluctuating economic, political and social environment than larger businesses, small
business owners typicaly function on a “just-in-time”’ basis in all areas including fire
safety. Therefore, the owner’'s compliance behaviour and fire practices may vary
considerably as a result of single or multiple changes. Findly, this project has shown
that implementing fire safety enforcement or preventative dtrategies in the small
business sector would be better served by adopting a broad approach that gives
credence to a network of multiple factors to achieve the desired outcome.
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EXECUTIVE SUMMARY

Background

The New Zedand Fire Service s emergency incident statistics show that smdl firms
experience a higher percentage of property damage caused by fire compared to
larger businesses (Cropp, 1991). This is particularly disturbing for those *smal
businesses operating in the tourist accommodation industry, such as backpacker
hogtels, urban and rural home-stays and bed and breskfast accommodation.
Unfortunately, there was little evidence to state why this may be the case as much of
the research on fire safety compliance and practice relate to medium and large firms,
in spite of the fact that small businesses make up approximately 98 per cent of New
Zealand businesses (Statistics New Zedland, 2001).

Although there is a scarcity of research on fire safety in smal tourist accommodation
businesses, there have been a number of studies on small businesses relevant to the
topic. These sudies indicate that management practices of smal firms differ from
those of large firms and thet samdler firms are likely to be limited in management
capabilities and resources (Curran & Storey, 1993; Storey, 1994; Cameron, &
Massey, 1999). Surveys aso show that smdl business owners rank safety
regulations amongst the most burdensome and the most difficult problems with
which they must cope (Scott, et a 1989; Woolfson, 1995; Bdl 1996; Lamm,
2000). Unlike large busnesses, conforming to safety regulations often places a
greater financid obligation on smal businesses as they are unable to spread thelr
compliance cogts over a number of products, markets, or plants. The findings of the
Minigterid Pand on Business Compliance Cogts (2001) reved that smadl business
owners have a perception that fire safety regulaions, in particular the fire
suppression levy pursuant under the Forest and Rurd Fires Act, pose a threat to
ther profitability, and ultimately their surviva. However, this perception, to some
degree, may be the result of their lack of understanding of the fire safety regulations.

There is dso increasing evidence that many small businesses are turning to business
advisory organisations and consultancies for advice on range of compliance matters
(Cammeron 1993; Lamm, 1997, 2001; Mayhew, 1997; Gunningham, et a 1998).
However, a profile of these sakeholder organisations, ther effectiveness in
providing fire safety assistance to small businesses and the level of competency of
the consultant in fire safety matters, was unknown.

While it is acknowledged that studies concerning smal businesses have different
fod, the findings provided ussful indghts into fire safety in smdl tourigt
accommodation businesses. However, one of magor drawbacks of smal business
ressarch is that amogst al studies have been conducted in urban areas and in

! Small businesses in the tourist accommodeation industry are defined as providing
accommodation for more than two people and employing less than 20 employees.



indugtriad gtes. This dominance of such studies meant that the unique characteristics
of amd| tourist accommodation businessesin rural and semi-rural areas and the
problems they face had not been documented until now.

Aims and Objectives

In spite of recent initiatives by the New Zedland Fire Service to reduce the risk of
fire in small businesses in the tourist accommodation indugtry, there was little or no
research in this area. This lack of knowledge was particularly disturbing as the
tourist accommodation industry has been identified as a high-risk industry.

Therefore it was imperdive to document the key fire safety issues facing
ownersmanagers in small accommodation businesses and to understand why and
how smdl tourist accommodation businesses comply or do not comply with fire
safety regulaions. In addition, the literature tells us nothing of the reationship
between the small business sector on one hand and on the other hand the New
Zedand Fire Service and the territoria local authorities. There was dso a lack of
knowledge regarding the role played by technical advisory organisations and
consultancies, such as fire safety consultants, “proxy” inspectors (referred to as
“independent qudified persons’ or IQP's), industry associations, insurance agents,
efc., in rasng the level of compliance within the touri accommodation sector.
There is a need, therefore, to increase our knowledge of fire safety practices and
compliance of those operating in the smdl tourist accommodation businesses. There
is a need, therefore, to increase our knowledge of fire safety practices and
compliance of those operating in the smal tourist accommodation businesses. The
primary objectives of thisresearch are:

To contribute to the largely under-researched literature on the fire safety in the
gmal business sector and to develop an improved analyss of fire safety
practicesin small busnesses.

To produce an in-depth quditative andysis of the reasons why smdl businesses
in the tourist accommodation industry comply or do not comply with fire safety
regulations.

To detal the rdationship between the smal business sector and the New
Zedand Fire Service and territorid local authorities.

To investigate the role that industry associations and fire safety consultants play
in fire safety in the smadl business sector.

To develop theoretica models of fire safety compliance behaviour and practices
by owners of small accommodation businesses.

To provide recommendations on fire safety in smal busness for the New
Zedand Fire Service Commission.



Mindful of the New Zedand Fire Service Commisson’s research objectives and
their objectives contained in the documents entitied "Towards 2000° (1998) and
“Statement of Strategic Directions (1999), the outcomes of this project are:

To identify enforcement drategies that are most likdy to promote an
improvement in the fire safety dandards among smdl accommodation
businesses.

To document the mog effective way of communicating with the smdl
accommodation business sector.

To provide the basis for drategies that will enhance the relaionship between al
the stakeholders (i.e. smal accommodation businesses, the New Zedand Fire
Sarvice, the territoria local authorities role industry associations and fire safety
consultants.

To asss industry associations and fire safety consultants in raising the level of
fire sofety compliance and practice among smal businesses in the tourist
accommodation industry.

To provide a set of recommendations for the New Zedland Fire Service
Commission on how to raise the level of awareness and the level of compliance
of fire safety regulations among small operatorsin this sector.

To provide aset of guiddines for smal business owners'managers.

M ethodology

Given tha there is a scarcity of empirica knowledge concerning fire safety in small
businesses in the tourist accommodation industry, the central questions that underpin
thisresearch are;

Wha are the key fire safety issues facing owners operating a smdl business in
the accommodeation industry, (for example, backpacker hostels, urban and rura
homestays and bed and bregkfast, hotels, motels etc)?

What ae the factors that enhance or inhibit compliance with fire safety
regulationsin the smal tourist accommodation businesses?

What are the key generic dements that make up best fire safety practices in
smadl tourist accommodation bus nesses?

What role does industry associations and fire safety consultancies play in raising
the level of awareness and compliance of fire safety regulations in the smdl
tourist accommodetion industry?

What is the relaionship between those operating in small tourist accommodation
businesses and the New Zealand Fire Service?

What need is there for these roles to be further developed and how can this be
achieved?

What can be done to raise the leve of awareness and the level of compliance of
fire safety regulations among the small operatorsin this sector? And,

What additional assstance can the New Zedland Fire Service provide to
increase the levels of awareness and compliance in this sector?



The research design used the following data collection methods:

sdf-administered survey questionnaire
case study, and
telephone interview.

This gpproach was chosen in order to: 1) combat the problems related to
conducting research in the small tourist accommodation business sector; 2) ensure
the vdidity and rdiability of the research; and 3) ensure a more holigtic
understanding of the topic. The questionnaire frame was designed to be applied to
the case dudies, tedephone interviews and mail-out survey. That is, the type
questions, such as biographica detalls, fire safety measures gpplied, were consstent
in order to be in keegping with a triangulated approach. In addition, the research
design focused on the following groups within four regiond didricts

Smdl accommodation businesses

Industry associations and fire safety consultants
Territorid locd authorities, and

The New Zedand Fire Service.

The choice of regiona digtricts was based on the criteria that each digtrict contained
the following characterigtics rurd, urban and tourit regions as wdl as
indudtrid/commercid  regions. Based on these criterig, the following four
geographica areas were chosen: Manukau, Franklin, North Shore and Rodney .

Thus, asde from the telephone interviews, interviews with the smal accommodation
busnesses together with interviews with representatives of key stakeholder
organisations in this sudy — the New Zedand Fire Service, the territoriad loca
authorities and industry associations and fire safety consultants — were sdected from
these geographica aress.

Small Business Data Collection

Small business case studies were incorporated as researchers have traditionaly
found quantitative methods, such as survey questionnaires difficult to goply to the
small business sector because it is fragmented and often fails to ddiver an adequate
response rate (Miles and Huberman, 1984; Holmes, 1992; Holliday, 1995).

Fourteen case studies were chosen representing a cross-section of locations and
business traits. A targeted approach was adopted — as opposed to a random
approach — to generate the maximum information about specific types of cases (such
as regiond differences, individud differences, safety practices, etc). The number of



case studies was increased from 10 to 14 in an effort to offset the low response rate
from the survey questionnaire of the small businesses.

Sdlected from a database of dl registered accommodation businesses, owners and
operators were initidly contacted by telephone and then visited. It should also be
noted that a little over 70 per cent of the small businesses approached agreed to
take pat in this study. Although this is a standard response rate for persond
interviews, it is much higher rate than for non-persond interviews, such as mail-out
surveys.

A mail-out survey questionnaire was didributed to adl smal accommodation
businesses in the Manukau and Franklin regions and the North Shore and Rodney
regions. Mindful thet usng survey questionnaires to collect data on the small
business sector can result in a low response rate, it was decided to email the
questionnaire to 119 smal accommodation busnesses on the North Shore and
Rodney regions and to mail-out the questionnaire to 141 smal accommodation
businesses in the Manukau and Franklin regions. It was hoped that by gpplying two
deivery systemsto the questionnaire, the response rate would be substantialy higher
than predicted. However, the emailed questionnaire dicited only 3 responses, even
though a further email was sent out requesting that it be completed. This is in
contrast to the 27 responses to the mailed questionnaire.

Ten telephone interviews were conducted with small backpacker accommodation
busnesses outsde the chosen geogrephica aress, as seen in table 8. The
interviewees were sdaf-sdected and requested to be part of this study. The same
questionnaire used in collecting data in the case studies and the survey, was dso
used when interviewing the telephone interviewess, thus ensuring the vdidity of the

study.

Key Sakeholders Data Collection

New Zealand Fire Service: Multiple interviews with senior managers, operationa
officers and in particular, fire safety officers, were conducted throughout the study.
This approach provided added indghts into fire safety in smdl tourist
accommodation businesses and the reationship between the New Zedand Fire
Sarvice and the tourit accommodation business sector. The interviews aso
provided useful informeation on the role played by the New Zedand Fire Service in
rasing the leve of fire safety compliance and practice among small businessesin the
tourist accommodation industry.

Territorial Local Authorities: Building technicd advisors from Manukau, Franklin,
North Shore and Rodney were interviewed a length. To ensure the vdidity and
relidbility of the interviews with the huilding technicd advisors, we aso interviewed
the building technicd advisors from Waitakere City Council. As the building
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technica advisors play a primary role in fire safety in smdl tourist accommodation
businesses, the information gathered from these interviews is vitd to the overdl
research and to the development of reformsin this area.

Industry Associations and Fire Safety Consultants. As stated, there is increasing
evidence that smal businesses use business and technica consultants for a range of
compliance sarvices. Therefore, in order to determine the characteristics of these
key stakeholders and the role they play in asssting smdl tourist accommodation
businesses, it was necessary to persondly interview officias from the main industry
associations as well asfire safety consultants.

Results

The research findings from the case gtudies, mail-out questionnaire survey and
telephone interviews are presented thematicaly in which repeasted Statements
regarding fire safety in the smal business sector are made known. In addition, the
presentation of the findings follows the structure of the questionnaire. Underpinning
these themes is the key consderation: “What are the factors that influence non-
compliance and compliance fire safety regulations and what are the factors that
impede and encourage fire safety practices?’

The findings reveded tha there are a number factors that impact on the smal
business owner’s compliance with fire safety regulations, such as their access to
resources, their level of management skills, the influence of industry associations, the
regulatory environment and ther relaionship with the regulatory agencies and small
business advisors. Based on the findings it is dso possible to construct models of
compliance and non-compliance behaviour and present different types of compliant
and non-compliant businesses. However, influentia factors cannot be seen in
isolation but must be viewed as being interconnected and part of the context of
operating a small business in a highly competitive industry. Also, it is more useful to
consder the type of small business and the management of the business rather than
its occupancy rates when examining the leve of fire safety compliance and practices.

The mogt predominate theme in this sudy was the inadequacies of the fire safety
legidation and the inconsistencies in regulatory enforcement and
administration. These wesknesses arise from a dud system of legidation in which
fire safety regulations can be found in several Acts and enforced primarily by two
agencies — each with different gpproaches. The enforcement of the fire safety
legidation is further complicated by the type of legidation, namely the use of
acceptable solutions, performance-based criteria and self-regulation.  This type of
legidation not only requires a high degree of competency by the regulatory agents
but aso requires consstency in its gpplication and the ddivery of public information.
In addition, the use of acceptable solutions and performance-based criteria is
predicated on self-regulation — an enforcement strategy that has been discredited
by empirical research.

Vi



Moreover, as the findings clearly show these wesknesses in the legidation have
resulted in extra cods for owners of smal accommodation businesses and have
crested a great ded of frustration and animodty towards the regulatory agencies.
The breskdown in the relationship between those operating a smal business in the
accommodation industry and the regulatory agencies has the potentia to diminish the
level of compliance aswell asreault in fire-related injures and fatdities.

The second theme is that fire safety compliance and practice in the smadl business
sector does not take place in a vacuum. Fire safety is more than just the

regulaions governing smoke detectors and evacuation plans. it is an integra part of
operating a smal accommodation business. Variables such as the type of business,

access to resources, the relationship with the regulatory agencies and other small

business advisers, etc. are recognised as having an influence on the processes and

outcomes of fire safety practice and compliance. Solutions and theories applied to
fire safety in the small business sector are meaningless unless they incorporate a
network of multiple factors Therefore, when trying to research or implement

enforcement or prevention drategies in the smadl business sector, it is more useful

include externd advisors, such as industry organisations, to achieve the desired
outcome.

The third themeis that there is not one factor that influences fire safety compliance
and practice in the smal accommodation business sector, but a range of different
factors that vary over time and rotete in ther level of priority. Furthermore, fire
safety and practice in small accommodation businesses can be interpreted and
explaned by applying a conceptud framework that links the legidation and the
regulatory enforcement with the small business management and fire safety practices
and compliance. Excdlencein fire safety practice and compliance in asmall business
is reliant on excdlence in management. Idedly there should be equilibrium between
excellence in management and fire safety compliance and practices as a lacuna in
one area has a compounding effect on the other. Conversdly, poor management
skillswill often coincide with poor fire safety practice and non-compliant behaviour.

The fourth theme is that fire safety compliance and practice in the smdl busness
accommodation sector is not static. At a macro level, events both overseas and in
New Zedand have impacted on the country’s tourist numbers both negatively and
positively. There have aso been dramétic shifts in the economy and legidation during
the last decade. New Zedanders have witnessed regulatory reforms concerning
building and fire safety in which the legidation has shifted from one thet was primarily
precriptive to one that relies more on the sdf-management of regulations and
codes. As part of these reforms, TLA enforcement has changed from a public
sector modd to a private sector model with an emphasis on profit driven objectives
and “farmed-out” enforcement. Reforms to the building legidation have aso
impacted on the way buildings are designed and congtructed. Some would argue
that these reforms have created a decline in the standards of design, construction
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and town planning. The inference here is that these reforms have enormous
implications for fire sefety in generd.

At the leve of the smal accommodation business, operations are conducted within a
fluctuating tourist market, which typicaly sees owners of smadl businesses function
on a“just-in-time’ basisin dl areas, from the provison of guest bedsto ingdling fire
safety measures. Smal accommodation businesses are much more sendtive to
changes in the locd, nationd and globd markets than are large, multi-nationa
companies. These fluctuations have not only had a direct impact on business profits
and subsequent effects on fire safety compliance and practice, but have aso created
ambiguities regarding the type of evacuation regulation to be implemented (i.e
providing less than 5 guest beds requires an evacuation procedure; providing more
than 5 guest beds requires an evacuation scheme). In addition, the smal business
owner’s vison of the world is that they operate on an uneven playing fied, with
financid and regulatory inditutions constructed on alarge business paradigm.

Findly, this sudy shows that implementing fire ssfety enforcement or preventative
grategies in the small accommodation business sector would be better served by
adopting a broad, more non-traditionalist approach to achieve the desired outcome.
For example, using industry and business associations to disseminate information.
Also, given that the smal business sector comprises a substantial part of the business
population, it is no longer acceptable for legidators and fire safety researchers to
treat this sector the same as the large business sector — or worse, to ignore it.

Recommendations
Based on the findings in this study, the following recommendations are proposed:

It is recommended thet the legislation covering fire safety be urgently reformed
S0 that it is conggtent with other safety legidation in terms of the dructure (one
act enforced by one authority covering dl buildings) as wel as powers of
enforcement, such as the level of fines. It is advocated that the New Zedand
Fire Service be the sole agency responsible for enforcing fire safety regulations
and promoting fire safety practices. It is aso recommended that areas of
confusion in the legidation should be diminated where possible, for example the
confusion between an evacuation scheme and an evacuation procedure.

It is recommended that the New Zedland Fire Service give priority to raising the
level of fire safety awareness and the leve of fire safety compliance amnongst the
small business community. It is adso recommended that extra resources be
targeted for this purpose. In addition, it is recommended that the New Zedland
Fire Service continue to have forma and informa communications with the smal
business sector and continue to develop partnerships with industry associations
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representing smal businesses. The New Zedand Fire Service should dso
continue their srategy of advisng and enforcing fire safety regulations through
sector-specific and industry-based information. The dissemination of information
could take various forms % regular Ste vidts and the use of intermediaries to
distribute audio-visua and written materia, etc. The research shows that such a
drategy will result in an increase in the leve of long-term compliance, improve
fire safety sandards and promote a more congtructive relationship with the small
business sector.

It is recommended that when creating fire safety regulatory policy and
enforcement strategies, such asfire safety standards audits, consideration should
be given to the different types of small businesses and the factors affecting
small business sector. It is stressed that these factors cannot be looked at in
isolation nor should they be treated as congtant.



1 INTRODUCTION

It is evident that the New Zedland Fire Service is concerned about the lack of
awareness and the low level of compliance with fire safety regulations among those
operating in smal touris accommodation businesses. The Voluntary Code of
Practice agreement between the New Zedland Fire Service and the Association for
Farm and Home Hodts is a significant step towards addressing these issues and is
line with the New Zedand Fire Service's generd research and dtrategic direction
objectives of: promoting fire safety and fire prevention; better work practices and
best practice organisation; and effective rura fire management.

However, what has not been examined is “ What are the key fire safety issues
facing the owners/managers in small accommodation businesses?” In addition,
what was missing in the literature is any discusson on why and how smal tourist
accommodation businesses comply or do not comply with fire safety regulations or
fully understand the relationship between the small business sector on one hand and
on the other hand the New Zedland Fire Service and the territorid loca authorities.
There was dso alack of knowledge regarding the role played by technical advisory
organisations and consultancies, such as fire safety consultants, “proxy” inspectors
(referred to as “independent qualified persons’ or IQFP's), industry associations,
insurance agents, €tc., in rasng the levd of compliance within the tourist
accommodation sector. There is a need, therefore, to increase our knowledge of
fire safety practices and compliance of those operating in the smdl tourist
accommodation businesses. The primary objectives of this research are:

To contribute to the largely under-researched literature on the fire safety in the
gmal business sector and to develop an improved analyss of fire safety
practicesin small busnesses.

To produce an in-depth quditative andysis of the reasons why smdl businesses
in the tourist accommodetion industry comply or do not comply with fire safety
regulations.

To detal the rdationship between the smal business sector and the New
Zedand Fire Service and territorid loca authorities.

To investigate the role that industry associations and fire safety consultants play
in fire safety in the smadl business sector.

To develop theoretica models of fire safety compliance behaviour and practices
by owners of small accommodation businesses.

To provide recommendations on fire safety in smal busness for the New
Zedand Fire Service Commission.

Mindful of the New Zedand Fire Service Commisson’s research objectives and
their objectives contained in the documents entitied "Towards 2000 (1998) and
“Statement of Strategic Directions' (1999), the outcomes of this project are:



To identify enforcement drategies that are most likely to promote an
improvement in the fire safety dandards among smdl accommodation
businesses.

To document the mog effective way of communicating with the smdl
accommodation business sector.

To provide the basis for drategies that will enhance the relaionship between al
the stakeholders (i.e. smal accommodation businesses, the New Zedand Fire
Sarvice, the territoria local authorities role industry associations and fire safety
consultants.

To asss industry associations and fire safety consultants in raising the level of
fire sofety compliance and practice among smal busnesses in the tourist
accommodation industry.

To provide a set of recommendations for the New Zedland Fire Service
Commission on how to raise the level of awareness and the level of compliance
of fire safety regulations among small operatorsin this sector.

To provide aset of guiddinesfor small business ownersmanagers'.

1 “owners/managers’ will hitherto be abbreviated to “ owners”



2. PROFILE OF THE NZ ACCOMMODATION INDUSTRY
New Zealand Accommodation Businesses

According to Statistics New Zedland (2002), the tourism industry plays akey rolein
the growth of New Zedand's economy through employment, foreign exchange
earnings, investment and regional development. Between the years 2000 and 2001,
tourists spent an estimated $13.2 billion in the New Zedand economy. An estimated
94,000 full-time equivadlent employees were directly engaged in tourism over this
period (Statistics New Zealand, 2002).

The accommodation industry represents gpproximately 2 per cent of the New
Zedand's sarvice industry population (Statistics New Zealand, 2002). It is dso one
of the mogt diverse sectors and includes six different industry classfications as seen
table 1. The dassfication sysem used in this sudy is the New Zedand
Accommodation Classfication that categorises accommodation businesses as
follows

Hotels: includes both hotels and resorts

Motes. includes motor inns, gpartments and motels

Hosted: includes private hotels, guesthouses, bed and breskfasts and farmstay
and homestay accommodation

Caravan parks and camping grounds.

Table1: Profile of New Zealand Accommodation Businesses

Type of Accommodation Number of Number of Full-time
Businesses Equivalent
Employees
Hotds 490 10,850
Motel and Motel Inns 1,552 6,201
Hosted Accommodation 667 1,440
Backpacker and Y outh Hostel 299 980
Caravan Parks and Camping
Grounds 416 1,350
Accommaodation not el sewhere
classified 376 1,790
Total 3,800 22,611

(Source: Statistics New Zealand, February, 2002)

During the period between September 2001 and September 2002 guests spent 2
million nights in New Zedand accommodation (Statistics New Zedland, 2002). The
Auckland region recorded the mogt sgnificant increase in the occupancy rate, up 9
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per cent. Although al accommodation types recorded higher guest nights in
September 2002 compared to September 2001, backpackers and hostels recorded
the highest increase with guest nights up 12 per cent in September 2002, compared
to September 2001 (Statistics New Zedland, 2002). Motels had the largest share of
the total guest nights in September 2002 with 38 per cent, followed by hotels with a
share of 35 per cent. The trend in hote guest nights has been increasing since
February 1998 in which there has been a 15 per cent increase in occupancy rate
over the past 24 months.

There is congderable fluctuation experienced by accommodation providers due to
seasond change and demand for services. There is grester variation experienced in
regions that rely on single high seasons (such areas typicaly experience high demand
in either summer or winter but not both). Other regions that experience less variaion
across seasons are more likely to atract local and internationa tourists throughout
the year. Examples of such regions include Auckland, Rotorua/Taupo, Wellington,
Nelson/Marlborough and Queenstown and its surrounding areas (Tourism, New
Zedand, 2002). Seasond vaiaions have important implications for smal
accommodation businesses in terms of their financid resources and their ability to
inves in mantenance and improvements, including fire safety (Statistics New
Zedand, 2002).

However, one of the mgor drawbacks of officid data, such as those collected by
Statistics New Zedland and Tourism New Zedand, is that the emphasis is dmost
entirely on occupancy rate rather than businesses per se and the key characteristics
of those employed in the industry. Rather than focusing on one feature of smdl
accommodation businesses, the emphasis here is on a broader and deeper
understanding of these businesses. Nevertheless, data on occupancy rates
contribute to the overd| profile of the tourist accommodation industry.

Defining Small Accommodation Businesses

Businesses within the accommodation industry are traditionaly categorised by the
type of accommodation offered. (refer to Travelwise, 2001, Budget Backpacker
Hogtels, 2002; Tourism New Zedland, 2002). Basic definitions of the categories
referred to in this study are asfollows:

“Bed and breakfasts’ is a geneic tem for the variety of hosted
accommodation that includes a bed for the night and a substantid breskfast in
the morning.

“Homestay” accommodation differs from bed and breskfast accommodation in
that it offers a more intimate experience and where the host invites the guest into
ther private home. The emphasis is on providing the guest with a “home away



from home’ experience. The host ether provides meds or the guest is able to
cook for him or hersdf using facilities provided by the hogt.

“Farmstay” refers to farm accommodation in which the guests can experience
daly life on afam. Unlike bed and breskfast accommodation, al meds are
frequently provided.

Motels offer self-contained accommodation with self-catering, kitchen facilities.
Although many motels are located near public transport, they cater more for
those guests travelling by car.

Hotdls offer sdf-contained accommodation but unlike motels, offer no kitchen
facilities. Usudly, hotdls provide only liquid refreshments and smacks.

Hostel and backpacker accommodation offers basic shared accommodation
with commund, sdf-catering kitchen facilitates. The average overnight tariff is
$16-$20 and the type of accommodation ranges from dormitories with shared
bathrooms to single rooms with private bathrooms.

Motor camps and campgrounds offer a range of accommodation from sdlf-
contained, salf-catering cabins to areas where guests can park their caravan or
campervan or pitch a tent. Typicaly, there will be commund, sdf-catering
kitchen facilitates and commund bathrooms. Motor camps and campgrounds
will aso have areas where guests can barbecue their food.

Not only can accommodation businesses be categorised by the type of
accommodation offered, but busnesses can dso be classfied by the standard of
accommodation (refer to Quamark, 2002). The standards range from the most
basc accommodation (one dar) to five sar accommodation that is the best
accommodation available in New Zedand.

However, there are a number of definitions of “a small accommodation business’.
Arriving a a suitable definition is not a straightforward task as there are numerous
ways of defining a smdl busness, each with its own emphasis and a different
gpproach to the study of the small business sector. What is certain, however, is the
decline of the large worksites and the rise in the number of the smal businesses in
the past two decades. The enormous growth in the number of New Zedland small
businesses accelerated by the end of the 1980s and through the 1990s.

There are dso legidative didtinctions concerning smal accommodation businesses.
For example, the Augtrdian Commonwedlth Department of Tourism (1995:4) treets
backpacker and hostel accommodation separately from other small accommodation
businesses. Under the New Zealand Fire Service Act, accommodation businesses
with less than five beds are exempt from most of the fire safety regulations. In



addition, “business’ and “business owngr” are defined under the Fire Sarvice Act
(Fire Service Amendment Act, section 47B) as.

“any red or persond property Situated in New Zedland...[and] “owner of
property’ includes any company, corporation, partnership, or person who
is entitled to legd or beneficid ownership of, or is entitled to any form of
tenure, possession, or right to, any such property, and shal aso include any
company, corporation partnership, or person whether resdent in New
Zedand or not, who is entitted to any indemnity or benefit under any
contract of fire insurance, whether or not such company, corporation
partnership, or person is entitled to any form of legd or beneficid
ownership or to any form of tenure, possession or right as aforesaid.”

The conventiond definition of “smal business’ derives from the Audtrdlian and New
Zedand Standard Industry Classfication in which smdl non-manufacturing
businesses are defined as having fewer than 20 employees while smal manufacturing
businesses are defined as having fewer than 100 employees (Austrdian Bureau of
Statistics and New Zedland Department of Statistics, 1993). In addition, “micro”
gmdl businesses are defined as smal businesses that employ less than 5 people
(Audtradian Bureau of Statistics and New Zedand Department of Statigtics, 1993).
These definitions are used consgtently in Augtrdian and New Zedand small business
studies.

For the purposes of this report and to enable the replication of the study, smal
accommodation businesses are defined as.

“A business that employs less than 20 people and provides paid
accommodation for more than one person and less than 50 people. This
includes bed and breakfast establishments, homestays and farmstays,
hosted accommodation, hotels, motels, caravan parks and camping
grounds.”

Summary

The am of this section has been to arrive at an acceptable definition and explanation
of a “smadl accommodation busness’. In New Zedland, smal busnesses can be
defined not only by the number of employees and beds but dso by the functions
carried out by the owners. However, usng different definitions of “a smdl business’
creetes complications when endeavouring to compare or replicates smal business
Sudies and therefore, it is essentid that an gppropriate definition be gpplied in this

study.



3. PREVIOUSRESEARCH ON FIRE SAFETY IN SMALL
TOURIST ACCOMMODATION BUSINESSES

The New Zedand Fire Service' s emergency incident statistics show that smdl firms
experience a higher percentage of property damage caused by fire compared to
larger businesses (Cropp, 1991). Moreover, high profile disasters, such as
Queendand’'s Childers backpacker fire tragedy, have focused public and
professond attention on fire safety in smal budget accommodetion premises. Thisis
paticularly digurbing for fire safety services and for those smdl businesses
operating in the tourist accommodation industry, such as backpacker hostels, urban
and rurd homestays and bed and breakfast accommodation. However, there have
been few empiricd studies as to why this indudry is a high risk as much of the
research on fire safety compliance and practice relates to medium- and large-sized
firms. Thisisin spite of the fact that smal businesses make up approximately 98 per
cent of New Zedand businesses (Statistics New Zealand, 2001). Nonetheless,
there have been a number of rdevant studies on small businesses as well as sudies
on hedlth and safety compliance and practice and fire safety that can contribute to an
understanding of the topic.

Key research areas to be examined in this section are;

Firerisksin small accommodation businesses

Capabilities of the small accommodation business

Regulatory behaviour of small business owners

The effectiveness of fire safety regulations

The relaionship between fire service agencies and the smal business sector

The reaionship between the smal business sector and the territorid loca
authorities

The relaionship between the small business sector and fire safety consultants.

Fire Risksin Small Accommodation Businesses

In 2000-2001 the New Zealand Fire Service responded to 22,272 firesin which 40
fires resulted in desth, as seen in table 2. Of the fire incidences responded to by the
New Zedand Fire Service, 1,714 fires occurred in the commercid sector while
8,146 occurred in the domestic dwellings. There were 99 fires that occurred in the
accommodation industry including 14 in the Auckland region (New Zedand Fire
Service, 2003).



Table2: New Zealand Fire Statistics for 2000-2001

Description of Fires All Types of Fires Structure Fires

All NZ Auckland* | All NZ Auckland
All property fires 22272 5476 6,414 1,482
Firesin commercia buildings 1,714 447 769 188
Firesin resdentid buildings 8,146 1944 4,023 805
Firesin the accommodeation
busi nesses? 9 14 60 10

(Source: New Zeaand Fire Service, 2003)
1 Note: Auckland denotes the region from Wellsford in the North to Mercer in the South
2 Note: Firesin the accommodation businesses include only figures for hotel, motel, lodge and timeshare.

Little attention has been given to fires in commercid buildings in New Zedand, even
less atention on fires in tourist accommodation buildings and virtualy no research on
smal accommodation businesses. The few overseas sudies on fire safety in the
tourist accommodation industry have focused primarily on single fire events that have
occurred in large complexes, such as the 1980 MGM Grand Hotd in Las Vagas
(Sherry, 1995; Graham and Roberts, 2000; Chow and Lui, 2002). This lack of
andysis of fires in accommodation businesses is of concern to a growing number of
researchers. Graham and Roberts (2000:79) argue that:

“Undoubtedly there exists a need to raise awareness of potentia fire hazards
and the results of fire occurrences amongst tourists and business travelers,
whilst smultaneoudy persuading hospitdity managers and investors thet
atention to fire prevention and protection will not only asss in deflecting
bad publicity resulting from fire-rdated incidents, but may adso serve as a
vauable marketing tool as hotel guests develop their appreciation of hedth
and safety issues and make choices on the bass of where they believe
themsdlves to be most secure.”

In spite of the absence of research on fire safety in small accommodation businesses,
it is possble to draw on a number of studies on fire safety in resdentia dwellingsin
New Zedand (refer to lrwin, 1997; Lamm, Ritchie and Rutherford, 1998;
BRANZ, 2000; Duncanson, 2001; Duncanson, Woodward and Reid, 2002; Roen
and Lloyd, 2002). The rationde for drawing on these sudies is that when
investigating fire safety in many smal accommodation establishments, there is no
difference between a domestic private dwelling and a domestic dwelling in
which the occupants take in two or three paying guests. The causes and effects of
fire are the same.

The study most relevant to this topic investigated 10 years of resdentid fire-related
fatdity dataand 2.5 years of fire cdl-outs in the Auckland region (Lamm, Richie and
Campbdl, 1998). The findings highlighted a number of key factors in domestic fires.
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The time of day, the day of the week and time of year are key indicators in the
occurrence of fires and fire-rdated fatdities. The data dso highlights the fact that
certain groups in the population are more at risk from fires than others. Children, the
elderly, men and Maori and Pecific Idands people are particularly a risk, dthough
not necessarily for the same reasons. One common factor, however, was the
inability of the at-risk groups to escagpe the fire and highlights problems surrounding
the lack of suitable egresses and the lack of awareness of the most expeditious
egressin atime of emergency.

The results from the resdentid fire fatality sudy aso indicated that type of dwelling
and the level of household income were aso important factors in preventing fire-
related fatdities and injuries, @ so refer to Duncanson, et d. 2002). The results
show that that those individuds living in very low- and very high-income households
are more likely to experience a fire than those living in middle-income households
(Lamm, Richie and Campbel, 1998). However, the authors are unable to provide
any conclusive reason for this particular finding. In addition, there is strong anecdota
evidence that there are rurd and urban differences in fire safety, and this area
requires more research.

Furthermore, when investigating the causes of fires, the findings from the study were
unexpected. There was no daidticaly sgnificant relaionship between smoking and
firerdaed fadities. Also, cooking with gas is margindly more dangerous than
eectricity — however, what is important is how the gas and dectricd equipment is
used.

Although this and other studies show that there is an increase in the leve of public
awareness of fire safety in the home, this level of awareness has not necessarily
transferred to the design and congtruction of buildings There has been a great ded of
criticism from those in the building industry who are desply concerned about the
lack of condderation given to fire safety when designing buildings ¢efer to the
Building Industry Authority, 2001, 2002). In a recent survey of Auckland buildings,
Gibson (cited in BIA News, 2002) notes that most fel well short of fire safety
requirements and that there is a great deal of confuson surrounding the fire safety
building regulations. He argues that there are number of key features that must be
consdered by designers of buildings, such as desping uses, the number of peoplein
the building, the number of escape routes, vertica fire spread between properties or
deeping areas and radiation between proposed sub-divisons as well as active fire
safety systems, such as smoke detectors and sprinkler systems.

While studies and debates on fire safety may offer some ingghts into the causes and
effects of firesin certain accommodation businesses, such as bed and breskfasts and
homegtays, such findings tell us little or nothing of the unique features of a smdl
business.



Capabilities of the Small Accommodation Business

Studies reved that management practices of smal businesses differ from those of
large businesses and that smaller businesses are likdly to be limited in management
capabilities and resources (Curran and Storey, 1993; Storey, 1994; Cameron, and
Massey, 1999). Surveys aso show that smdl business owners rank safety
regulations amongst the most burdensome and the most difficult problems with
which they must cope (Scott, et d. 1989; Woolfson, 1995; Bdl 1996; Lamm,
1998). Unlike large businesses, complying with safety regulations often places a
greater financid obligation on smal businesses as they are unable to spread ther
compliance costs over a number of products, markets, or plants. The findings of the
Ministerial Panel on Business Compliance Costs (2001) reved that smal
business owners have a perception that fire safety regulations, in particular the fire
suppression levy pursuant under the Forest and Rurd Fires Act, pose a threat to
their profitability, and ultimately the surviva of the smdl busness. However, this
perception, to some degree, may be the result of their lack of understanding of the
fire safety regulations.

Regulatory Behaviour of Small Business Owners

In an attempt to understand why smal businesses comply with safety and hedth
regulations, a number of researchers have begun to examine the characteristics of a
small business owner. Scott et d. (1989:91) describe the “typica” owner as having
a “very postive evaduation of their own reasonableness’ where the daff are
concerned and that “the business is...an extenson of their own ego...and the future
of the firm relates to the owner/manager’s persond life plan”. Associated with this
“sdf-cregtion” of the firm, the smdl busness owner has a great desire to be
independent (Homewood, 1982; Scott et a., 1989; MacMillan et a., 1989) which
may sometimes operate againg their own economic interests (Homewood, 1982).
According to Eskin and Semchuk (1988:4), smdl busness owners generdly
perceive their workplace as being low-risk and have a “tendency to discount and
normdize the hazards at work”.

The literature aso highlights ided types of regulatory non-compliant and compliant
behaviour of smal busness owners (Kagan, and Scholz, 1984; Scholz, 1984,
Hawkins, 1984; Kagan, 1989; Scholz and Gray 1990). Typicaly, a compliant small
business owner will have rdevant training and experience, in which hedthy and safe
practices were an integral part of the owner’s training and work experience. The
owner is competent at managing the business and is aware of current regulations as
well as having aufficent resources to mantan a hedthy and safe working
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environment. The owner is encouraged by larger stakeholders to improve and
maintain a heathy and safe workplace and to adopt products or systems that will
enhance the hedth and safety of those occupying the premises. The owner’s vaues
are in accordance with the tenets of the business laws, including safety legidation.
The owner will dso have a postive reationship with the regulatory authorities and its
gaff and will have no hestation in usng consultants for hedth and safety metters
(Scholz and Gray, 1990).

A non-compliant small business owner, on the other hand, can be described as
having little or no relevant training and experience and will be operating in industries
that have a high percentage of ‘sweatshops or subsstence businesses (Rainnie,
1989; Pyke and Sengenberger, 1992). The owner will be a negligent manager and
will be unaware of, or ignore the regulations pertaining to his or her business. The
owner will lack resources and the business will be under-capitalised. As a resullt,
workers will be expected to use hazardous equipment and work in dangerous
premises, often for long hours. It is likdy that the smdl business owner will
experience pressure from larger stakeholder companies to adopt non-compliant and
poor hedth and safety practices. Employee welfare will be suppressed in favour of
business profits and employees will have not participated in hedth and safety
matters. Furthermore, the owner’s vaues will be incongruous with the tenets of
building, environmental, commercid and protective employment laws. The owner
will have a negetive view and a hodtile rdaionship with the various regulatory
authorities. In fact, it is unlikely that a non-compliant owner will use consultants & dl
for hedth and safety matters.

When developing best practice safety models for the smal business sector, research
aso shows that there are a myriad of key interrelated factors that need to be
consdered, such as. the ability to access to resources, the level of training and
industry experience, the influence of large busnesses the influence of qudity
management systems, the regulatory environment, the relationship between the small
business owner and the regulatory authority and the role played by business and
technica advisors/consultants (Lamm, 1998, 1999). In addition, unigque management
arangements identified in the smdl business sector and the cultura and socid norms
of the individua owner are dso found to be sgnificant determinants in the way safety
is viewed and practised in small workplaces (Lamm, 1998; Eakin, 1992, Eakin et
al, 2000).

The Efficacy of Fire Safety Regulations

There is growing interest in the effective gpplication of fire safety regulaions and
paticularly in increesing the knowledge of fire safety regulations amongst business
managers and consultants Gee Lloyd and Roen Fire Safety as an Interactive
Phenomenon, 2001). There are, however, bariers that impede the effective
application of fire safety regulations (de Gelder, 1997; Deskin, 1999). De Gelder
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(1997:274) argues that the recurring compliance problems facing businesses in the
Netherlands are:

Fire regulations are voluminous and spread over different pieces of legidation.
Because of the volume and spreed, it is hard to build up sufficient knowledge in
order to apply fire safety regulations.

Provisons are hard to understand because of the complex juridical formulations
that are directed towards specific goas and principles.

The dructure of fire regulations embedded in the building legidation is often not
related to the activities of those involved in the building process. Fire regulations
need to be drafted to take into account the building process which consists of
different parties operating in different building phases.

In addition, Deskin (1999:118) notes that while standards play a sgnificant role in
fire safety, such standards are frequently ill-conceived and are inconsistent across
fire safety and building legidation. As aresult, any benefits fire safety andards may
have will be limited. He adds that:

“It suggests that in order to arive a a wholly compatible package of
nationd fire safety standards, which will be a hdp to al and a hindrance to
none, aframework for future standardisation activity is needed.” (p103)

Furthermore, a number of authors have noted that fire safety reguldions, in
particular regulations that cover evacuation plans, have been developed without
taking into account the research on human behaviour in firerdaed incidents
(Groner, 2001; Notake, et a., 2001). Groner (2001) argues that because most
research on fire safety is on physical systems, there has been little or no investigation
asto how individuas use information to provide a safe environment. He States that
it is equaly important to measure the reason why the business owner wants to
provide a safe environment, what information they require to achieve their goa and
the means or how to achieve it (Groner, 2001). Roen and Lloyd (2002:3) concur
and date that fire safety knowledge is “created through human interactions...and
that fire safety is about finding the right mixture of human and materid dements, a
mixture that needs to be flexibly applied across dtuations’. They add that New
Zedand Fire Service firefighters respond to requests from the public rather than
taking a proactive stance and targeting at-risk groups (Roen and Lloyd, 2002:3).

The destruction of the World Trade Centre plazain New Y ork has aso generated a
number of preiminary studies investigating not only whet people do in fires but aso
how their actions conform to the assumptions used in planning for fire safety as well
as how effective were the fire safety regulations (Fahy and Proulx, 2002; Hershfield,
2002). The two key conclusions from these studies are that: 1) there was a lack of
emergency training and information and 2) those in authority, such as managers and
owners of businesses and fire wardens, require enough information to be able to
make safe decisons in times of emergency.



Relationship Between the New Zealand Fire Service and the Small Business
Sector

The rdationship between the fire sarvice and the public has dso come under
increasing scrutiny. According to Barnes (2001:25) fire safety regulators and the
public often have contrasting views on risk perception and the veracity of
ingtitutiona estimates of risk and harm. Barnes (2002:25) argues that:

“Conflict and distrust between these groups is often a result of a lack of
public involvement in decison making on safety reated matters. ”

This is conggtent with the empirical research and recent government submissions
which documented widespread dissatisfaction among small business owners as they
believe that, unlike large busnesses, they have not been consulted by government
legidators regarding laws (MacMillan, 1989; Woolfson, 1995; Bickerdyke and
Lattimore, 1997; Gunningham and Johnstone, 1998; Lamm, 2002). Smdl business
owners felt dissmpowered from the regulatory decision-making process and there
was widespread dissatisfaction over the lack of consultation by government policy
makers and legidators at the locad and nationd levels (Lamm, 2002). According to
the smal busness sudies and submissons, smdl business owners fet that the
legidation would be tailored more to their needsiif there were powerful lobby groups
representing the interests of the smal business sector, such as those that operate in
the interests of big business. The overriding issue for smal business owners was that
the regulations were concelved without any thought being given to whether or not
small businesses could cope with the new or changed regulations.

Due in part to these criticisms from the small business sector and a desire to raise
the standard of fire safety in this sector, New Zedand and oversess fire safety
sarvices together with loca authorities have responded by developing closer,
formdised links between the busness community and the fire service (refer to the
Report Resulting from the Fire in the Palace Backpackers Hostel, Childers,
Queendand by the Queendand Fire and Rescue Authority). An illugtration of this
type of partnership is the Queendand Fire, Rescue Authority, Brisbane City Council
and small accommodation businesses. As part of this co-operative arrangement, the
Queendand Fire, Rescue Authority provides free assistance with the devel opment of
fire management plans for owners and managers of budget accommodation. The
Brishane City Council dso provides grants to eigible boarding houses, and other
amilar accommodeation, to implement and upgrade fire safety measures.



Another example is the agreement between the New Zedand Fire Service and the
Associaion for Farm and Home Hogts. In this agreement, the New Zedland Fire
Sarvice undertekes to asSgt the Association and its members “to enhance
awareness of fire safety and to promote fire safety within homestay facilities’ (pl).
The Association agrees to encourage their industry to progress to a higher standard
of fire safety awareness through an accreditation programme. However, as the
voluntary code of practice is a recent development, there has been no evauation of
its success in terms of creating a higher gandard of fire safety in the farm and home
hogt facilities. Also, other associations representing homestay and farmstay
businesses have not yet ratified the voluntary code of practice.

Barnes (2001:9) notes that this present focus on the small business sector by fire
safety services is part of an emerging internationa theme of “enhancing community
and persond capacity to survive mgor incidents and to have a postive influence on
preventable events’. He (2001:9) adds that preventative fire safety gods can be
summarised asfollows:

increased community self-sufficiency

increased prevention avareness

increased knowledge about hazards

increased likelihood that appropriate actions occur
increased participation in programmes.

In the New Zedand context, research shows that it is essentia for locd fire safety
services to advice and support their community, including small businesses, in order
that the New Zedland Fire Service Commisson can achieve their god of building
stronger relationships a a nationa level (Roen and Lloyd, 2002). Roen and Lloyd,
(2002: 47) Sate that:

“The mog efficent and thorough gpproach to improving fire safety in
Aotearoa/lNew Zedand will involve the sharing of knowledge and ussful
practices across gations and across regions. This exchange would idedlly
occur & avariety of levels within the NZSF and involve employees who are
a the planning, the management, and the ddivery leves of fire safety
promotions.” (2002:47)

Thus, dthough the relationship between the smal business sector and regulatory
authorities has been described as frequently contentious, the staff of the New
Zedand Fire Service have endeavoured to amdiorate this Stuation. However, fire
safety regulations are not only enforced by the New Zedand Fire Service but are
aso overseen by theterritorid loca authorities.
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Relationship Between the Small Business Sector and the Territorial Local
Authorities

The territorid locd authorities (TLA'S) play a criticd role in adminigtrating key fire
safety regulations primarily through the building legidation. At present there are 74
territoria authorities congsting of 15 city councils, 58 didrict councils and the
Chatham Idands Council. The boundaries of each of the TLA’s are defined by size
of the community, the cgpacity of the authority to function effectivdy and
incorporate a city or a district (Statistics New Zedland, 2002). For example
Maunkau City lies a the heart of the Manukau Territoria Authority and Pukekohe,
Dury and Waiuku are within the Franklin Didtrict.

The TLA’s have a wide range of functions including land use consents under the
Resource Management Act, 1991, noise control, roading, water supply, sewage
disposd, hedlth ingpection, etc. Although the Building Industry Authority has overdl
repongbility for the Building Regulaions, 1992, including the New Zedand Building
Code, 1992, the TLA'’s, administer the Building Act, 1991, Building Code 1992
and the Fire Safety and Evacuation of Buildings Regulations, 1992 by:

Issuing project information memoranda;

Approving or refusng Building Consent gpplications within a prescribed time
limit;

Granting or refusing wavers or modifications of the Building Code;

Issuing code compliance certificates,

Issuing compliance schedules and recording building warrants of fitness;
Maintaining records of building information and making them available to the
public.

There has been intense public debate in New Zedand over the frequent
inconggtencies in the enforcement and application of regulations by TLA gaff and
the growing levd of incompetence amongst TLA daff and ther desgnated
“independent qualified persons’ (known as IQP's and who act as “proxy”
ingoectors). Many of the submissons by smal busnesses to the Building Act
Review, 2002 were critica of the TLA’s adminidration of the building legidation
and in particular their lack of congstency, citing as an example, the disparity in the
fees charged by the various TLA’sfor the same information or task. As noted in one
of the submissons

“The reason for this escapes us, as we know that the Building Act appliesto
dl New Zedand equdly and the charges for amilar tasks should therefore
aso be smilar or a least reasonably close to each other. Currently this is
not the casg’ (Guardian Alarms, 2002:1).

While there is a greet dedl of public scrutiny of the relationship between the TLA's
and the small business sector, there has been scant empirica research on this subject

15



and only one recent New Zedland study commissioned by the Locd Government
New Zedand entitled “Promoting Good Relaionships between Locd Authorities
and their Business Communities’ (Ffowcs-Williams and Koziarski, 2000). Thisisin
contrast to the growing number of detailed studies on the relationship between the
small business sector and centrd governments.

In areport prepared for the Local Government New Zedland, the authors surveyed
both businesses and local authorities. They found that 51 per cent of the TLA’s had
established formal partnerships with business, tourism or trade groups in their region
(Ffowes-Williams and Koziarski, 2000). However, not surprisingly they aso found
that “many busnesses have commented unfavourably on the frequent variations in
policy and commitment by councils to business development,” (Ffowcs-Williams
and Koziarski, 2000:9). The authors (2000:22) conclude that:

“All teritorid authorities must build rdaionships with their busness
communities. The only way our loca communities will prosper with jobs,
invesment and growth is through a genuine partnership between loca
government and business.”

Given the often fractious relationship between the TLA’s and the business sector, it
IS underdandable that an increesing number of smdl busnesses are turning to
technical and business consultants to assist them with regulatory compliance.

Relationship Between the Small Business Sector and Consultants

In spite of the efforts by national and local government authorities to forge closer
links with the business sector, previous studies show that smdl business owners
frequently use business and technical consultants as intermediaries between
themsdlves and the regulatory authorities (Cammeron 1993; Lamm, 1997; Mayhew,
1997; Gunningham, et d., 1998).

The generic terms of “technica consultants’, “indusiry consultants’ and “fire safety
consultants’, used in this report gpply to individuds from private sector
organisations (as opposed to the territorid local authorities building technica
advisors) who advise owners and staff working in the smal business sector. These
consultants or advisors represent organisations as diverse as industry associations,
conaultancies from the building indudry, the fire safety industry and insurance
industry.

Surveys of New South Wales, Queendand and New Zedand smdll business owners
reved tha are two main reasons why they tend to use consultants: 1) they fear they
may be prosecuted if they approach a government authority with a compliance issue;
and 2) they are undble to draw on compliance expertise within their own
organisation and therefore seek compliance assstance from private sector
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consultants (Anderson, 1993; Cameron, 1993; Caple, 1996; Hopkins and Hogan
1997; Lamm 1997,1999). Interestingly, the studies show that an average of 86 per
cent of the respondents rely on externd accountants, particularly those from small
accounting firms, for compliance advice.

These studies dso highlight the inter-relationships between the smal business sector
and the government authorities and the intermediary role played by consultants.
These sats of inter-relationships play a pivotd role in the compliance behaviour and
contribute to the overal am of a hedthier and safer environment. The functions of
these rdationships areillustrated in figure 1.

Figure 1: Inter-relationshipsand Rolesin OHS compliance

o v

Regulatory Small Business Consultants Small Business
Authorities
Law Interpretation Compliance behaviour
Policy Advice OHS practice
Enforcement
Strategies

However, a profile of these dtakeholder organisations, ther effectiveness in
providing fire safety assstance to smal businesses and the level of competency of
the consultant in fire safety matters, had not specifically addressed in the literature.

SUmmary

The purpose of this section is to articulate the complexities and variety of factors that
impact on fire safety regulaions in the smdl accommodation busness sector.
However, previous sudies on fire safety in the tourist accommodation industry
tended to concentrate on dramatic fire events that have occurred in large hotel
complexes.

There are, however, a number of key studies that provide a more in-depth andysis
of safety and hedlth in smdl busnesses. Studies suggest that regulatory compliance
and safe practices in smal busnesses is a st of complex and connected
phenomena, not just rudimentary and disconnected activities and behaviours, so
often higtorically portrayed. These studies have been used as a springboard to
provide a more comprehengve examination of both fire safety practices and fire
safety compliance in smal accommodation businesses

Furthermore, there is a growing body of literature that gives atention to the
relationship between the smal business sector and the regulatory agency. There is
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aso some mention of the role of business and technical consultants play in achieving
safety standards and compliance in the small business sector (Caple, 1996; Lamm,
1997; Hopkins and Hogan, 1998). It appears that the relationship between the smal
business owner and regulatory agency with the consultant acting as an intermediary
is patentidly sgnificant in achieving and maintaining fire safety compliance in smdl
businesses.

Y et the literature is fill inadequate in its explanation of why and how owners, small
accommodation businesses practise fire safety measures and comply with fire safety
regulations. Further attention is required to integrate the activities of running a small
accommodation business and fire safety practices and behaviour. In particular,
empiricad work conducted on the digtinctive fire safety features of samdl busnessesis
absent and theory development in the generd area of compliance and fire safety
practicesisincomplete.



4, LEGISLATION

Traditionaly, New Zedand governments have accepted the need for intervention by
the state in the area of fire safety. New Zealand has relied heavily on other countries,
particularly the United Kingdom and Audrdia, to provide the bass for their fire
sdfety legidative framework. As a consequence, they share many common fire
safety issues, dthough they do so under different conditions. The purpose of this
section is to outline the key points of the current fire safety legidation. However,
given the limited scope of this section, it is impossible to give atention to the lega
minutiae of New Zedland Satutes.

The main legidation covering fire safety in accommodeation businessesis asfollows:

Building Act, 1991 and Building Code 1992,

Fire Service Act, 1975

Fire Safety and Evacuation of Buildings Regulations, 1992;
Forest and Rura Fires Act and Regulations 1977

Hedth and Safety in Employment Act, 1992.

Recent public submissions made to government clearly show theat the proliferation of
fire sofety legidation is one of the most contentious issues facing New Zedand
businesses (Minigterid Panel on Business Compliance Cogts, 2001). The debate
surrounding fire safety in New Zedland is to a large extent concerned with the key
differences between the Fire Service Act, 1975 (administered by the New Zealand
Fire Service) and the Building Act, 1991 (administered by locd territorid
authorities).

The Building Act, 1991 and Building Code, 1992

The Building Act is concerned with “the law relating to building and to provide for
better regulation and control of building”. The Act applies to the congtruction,
dteration, demalition and maintenance of new and existing buildingsin New Zedand
and gpplies only to the physica aspects of a building.

The Act has three statutory purposes (Building Industry Authority, 2001, 2002):

1. To provide, together with the Building Code, necessary controls for building
work and the use of buildings.

2. Toensurethat buildings are safe and sanitary and have suitable means of escape
fromfire

3. To co-ordinate building controls with other controls relaing to building use and
with the management of natura physical resources.
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The Act aso provides a legd framework within which the functions, authorities and
duties of the various participants in the process of approving building projects are
esablished (Building Industry Authority, 2002). It sets out the purposes and
principles of the control process, and establishes the authority for the Regulations
and Nationa Building Code. The Act outlines legd proceedings, offences and sets
fine limitations. As dtated earlier, under the Act, the territorid locd authorities
building technical advisors are respongble for overseeing the Act's fire safety
requirements.

Pursuant under the Building Act is the Building Code, 1992, which sets out the
mandatory congtruction requirements for dl building work in New Zedand. Smilar
to other overseas building codes, such as those in the UK and Canada, the format
of the New Zedland Building Code is performance-based athough it has maintained
its prescriptive requirements, such as the calculations required for any occupancy
with fire loads exceeding 1500 MJm (Bukowski, 1996). The emphasis is on how
the building must be designed and congtructed (Building Industry Authority, 2002).

However, the legidative emphads on building codes rather than fire safety implies
that:

1. HFresdfety isnot of intringc concern under the building legidation, except insofar
asfire safety may have adirect bearing on the purpose of the building;

2. Hre sfety is not given equa weighting with building redtrictions (such as height
to boundary, etc.);

3. There are fundamental differences in the legd test of compliance in the Fire
Service Act and the Building Act - thet is, the latter applies a more lenient legd
test of safety, taking to account mitigating factors and where punishment isin the
neture of fines,

4. Those who administer the building legidation are only required to have technica
knowledge in the area of building planning and congtruction rather than the highly
gpeciaised knowledge of fire safety.

In addition, recent submissions to the review of the Building Act were critical of the
additional bureaucracy and costs of compliance. The following comments by
representatives from AMI Insurance Ltd (2002:1) are typicdl:

“[The costs associated with compliance] will discourage people seeking TA
advice and in fact encourage works requiring Building Consent being carried
out without proper consents being obtained. TA's have a vested interest in
using the consent process as a revenue gathering exercise. When the
charges made by different TA's are compared there is Sgnificant evidence to
suggest that some are doing this. Whilst the Act should cdlearly retain the
"purposes and principals’ espoused in it, any changes should attempt to
reduce the level of bureaucracy and cost associated with adminigtering it. |
would much prefer the Act and its exemptions were written sufficiently
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clearly that any person proposing to undertake building work (including lay
persons) could easily decide by themsdves whether a building consent is
required in the particular Stuation.” (Submission Number: 13)

The Fire Service Act, 1975, the Fire Safety and Evacuation of Buildings
Regulations, 1992 and the Forest and Rural Fires Act, 1977

In contrast to the Building Act, the core purpose of the Fire Service Act is “the
protection of life and property from fire and to certain other emergency services’
(Fire Service Act, 1975). The Act dso mandates the provison of a Nationd Fire
Service and a levy to pay for it. It sets out the functions, duties and powers of
enforcement of the New Zedland Fire Service and the Commission. In promoting
fire safety, the New Zealand Fire Service Commission isrequired to:

“(@  Reduce continudly the incidence of fire and atendant risk to
like and property:

(b) Achieve unity and completeness of fire safety law and practice”
(S20).

While there are fundamentad differences between the Fire Service Act and the
Building Act, both make reference to the Fire Safety and Evacuation of Buildings
Regulations, 1992. The Fire Sefety and Evacuation of Buildings Regulations outline
gpecific requirements for buildings, building materid and product standards, fire
safety and evacuation proceduresin buildings. It isdivided into three parts:

Pat | outlines fire safety provisons such as the categories of buildings,
management of means of escape, evacuation procedure, use of gppliances in
premises, control of open flames, packing and unpacking goods, storage of
goods and materias indde and outside buildings, firefighting equipment for use
by building occupants and offences and pendities.

Part |1 outlines. the owner’s requirement to submit a draft evacuation scheme;
the contents of a draft evacuation scheme, grounds for determining if an
automatic sprinkler system is inadequate and evacuation scheme to be put into
effect and maintained.

Pat 11l outlines the Fire Sevice to mantan and supply information on
evacuation schemes, no limitation of normal access or activities for persons with
disabilities and training of staff of indtitutions of care places of lawful detention or

custodly.

As dated, the Fire Sarvice Act and Fre Safety and Evacuation of Buildings
Regulations make a didinction between evacuation schemes and evacuation
procedures. However, the common purpose underpinning their implementation is to
provide “procedures for the safe, expeditious, and efficient evacuation in the event
of fire' (S5 and S14a, FSEBR, 1992).
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Under the Fire Service Act and the Fire Safety and Evacuation of Buildings
Regulations, dl buildings that contain more than 5 guest bed spaces such as hotels,
motels, boarding houses, tramping huts, bed and breskfast’s, homestays and
farmgtays, etc., must have an evacuation scheme. Section 21A of the Fire Service
Act Sipulates that: “an evacuation scheme must ensure thet:

a) The gppointment of building wardens and floor wardens be reviewed a
intervals of not more than 6 months, and
b) The duties of the building wardens and floor wardens should be
provided for in the scheme; and
c) Therebetrid evacuations a prescribed intervas, and
d) The means of escape from fire shal be monitored by the owner and
properly maintained; and
€) Specid provison is made for the avoidance of panic on the part of
members of the public who are lawfully in the building a the time the
building is required to be evacuated; and
f) Specid provisonis madefor:
i) Young children, the dderly, the sck and persons with
disabilities, where the building or part of it isfor their care; and
i) Thosein lawful detention, where the building or part of it is for
their detention.”

If atourist accommodation business has less than 5 guest beds, then the owner
must ensure that an evacuation procedure is in place The Fire Safety and
Evacuation of Buildings Regulations 1992, Regulation 5 describes the requirements
of an evacuation procedure as being:

“A procedure for the evacuation of the occupants of the building from the
scene of afire, or other emergency, to a predetermined assembly point/s so
that al building occupants can be accounted for.” (New Zedand Fire
Service, 2002:1)

The owner of the building must ensure that:

“All occupants of the building are made aware of the evacuation procedure
by the use of sgns and notices placed in agppropriate places. All saff
employed in hotels, motels, hostd etc. are trained to assst other occupants
to evacuate the building according to the evacuation procedure.”

While the Building Act and the Fire Service Act are concerned with fire safety of
buildings, the emphassin Forest and Rural Fires Act, 1977, is the control of
vegetation fires. There are three authorities under the Forest and Rurd Fires Act,
1977, which control fire safety in rurd aress. They are:



Territorid Locd Authorities
Rurd Fire Didrict
Conservation Department.

As part of their duty to control vegetation fires, the authorities are required to carry
out fire prevention measures by monitoring fire danger, declaring fire seasons and
issuing fire permits. The work of these authorities is co-ordinated by the National
Rurd Fire Authority, which is part of the New Zedand Fire Service Commission.
The Authority sets nationd standards; monitors fire danger and administers the Rurd
Fire Fighting Fund.

However, as previoudy noted, there has been growing number of criticisms
regarding the Forest and Rurd Fires Act as well as the Fire Service Act and
asociated legidation (refer to the Ministerial Panel on Business Compliance
Costs, 2001). The key criticiams are that the fire safety legidation is archaic, it is
confusing and applied inconsstently.

In the briefings to the Minigter, the Department of Internd Affairs argued for reforms
in this area and stated that:

“The Fire Service Act does not fit wel with public sector reform legidation
of the 1980s such as the Public Finance Act 1989 and newer codes such as
the performance-oriented Building Code 1992.” (2002:3)

They add:

“The Forest and Rurd Fires Act 1977 issmilarly outdated. The Department
is working on proposals for a Forest and Rurd Fires Amendment Bill.
Government decisons about Fire Service Commission funding could result
in a Fire Service Amendment Bill. This would be an opportunity to remedy
problems with the Fire Service Act.” (2002:3)

Furthermore, confusion over the differences between an evacuation procedure and
evacuation scheme and the way in which the Fire Safety Act and Building Act are
administered are subject to public complaint. The comments below epitomise these
complants.

“What experiences with gpproval of Evacuation Schemes? We have had
severd experiences where additiond Alarms and especidly many additiona
sgns have been required before approva was granted to an Evacuation
Scheme. Thisis despite the buildings in question holding current Compliance
Certificates.
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The Fire Service gppears to be continuoudy applying pressure to increase
the Fire safety measures inddled in commercid buildings. Thisis in spite of
commercid buildings, complying with the building code, having exemplary
safety records. The only commercia buildings in recent times where loss of
life has occurred through fire have been those where the building code was
being flouted to a mgor degree. This suggests that the building code, when
complied with, is entirdly adequate for the protection of life” (AMI
Insurance Ltd, Submission Number: 13, 2002:2)

The other controversad aspect of the Fire Service Act is the collection of the Fire
Savice levies as part of costs of insurance. Under the Act “every insurance
company with which any property is insured againg fire under any contract of fire
insurance made in New Zedand” must collect the levy (Fire Service Amendment
Act, Section 48). However, businesses have been opposed to this indirect taxation
asit increasesthe leve of overhead costs (Rasmussen and Lamm, 2002). In the late
1980s and 1990s business pressure groups began to agitate to reduce or do away
with the fire service levy. A case was taken by representatives of New Zedand's
large businesses to the Privy Council in 1990 in which members of the Privy Council
decided that dl insured businesses had to pay the indirect Fire Service levy insteed
of opting out of it by insuring off-shore. Failure to obtain a favourable Privy Council
decison has not diminished busnesses generd hodlility to the fire safety levy
(Rasmussen and Lamm, 2002).

It is evident, therefore, that there is growing pressure to reform the administration
and enforcement of the fire safety legidation. Many of the criticisms focus on the
lack of consgtency in enforcing the legidation and the diverdty of agencies with
respongbilities for fire safety.

Shared Responsibilities Between the New Zealand Fire Service and the
Local Territorial Authorities

Because the New Zedland Fire Service and the territorid authorities have shared
regulatory duties, there is an assumption that their adminidrative duties are
interrelated. Officers of the New Zedand Fire Service have an obligation to send
any recommendations on fire safety to the territoria authorities when:

“A territorid authority has made a decision in respect of the fire safety of a
proposed or exiting building which, in the opinion of the Commission, is
contrary to good fire safety practice, the Commission shdl consult with the
territoria authority and may make such recommendations to [the Minister of
Locd Government] in relation to that decison as it condders desirable”
(S22)

Functions and duties of the territorid authorities arel
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“... toreceive and consder applications for building consents: to gpprove or
refuse any application for a building consent within the prescribed time limits:
to determine whether an application for a waiver or modification of the
building code, or any document for use in etablishing compliance with the
provisons of the building code, should be granted for refused: to enforce the
provisons of the building code and regulaions: to issue, project information
memoranda, code compliance certificates, and compliance schedules: any
other function specified inthisAct.” (S24)

However, as noted above, this Stuation of shared respongbilities between the New
Zedand Fire Service and the TLA's is problematic. According to many of the
submissons to Building Act Review (Building Act Review, 2002), the public are
frequently bewildered by the duplication of the fire safety legidation, the multiple
adminidrative authorities and the complexities of the reguletions.

Health and Safety in Employment Act, 1992

Fire safety provisions can dso be found under Sections 12 and 14 of the Health and
Safety in Employment Act, 1992. Under Sections 12 and 14 of the Act, the
employer mugt inform the employee what to do in the case of an emergency or
imminent dangers and to involve the employees in the development of hedth and
safety procedures.

The principa ams of the Hedlth and Safety in Employment Act (HSE) are not only
to prevent harm to workers while a work but aso to promote excellence in the
management of hedth and safety. It sets out generd duties for employers and
workers and is supported by regulations and codes of practices, which relate to
specific hazards. The respongbility and accountability for occupationa hedth and
safety (OHS) rest primarily with the employer who must establish systems and:

Sysematicaly identify exiting hazards, new hazards and regularly assess each
hazard and determine whether or not it is Sgnificant. This requires the employer
not only to set objectives and co-ordinate responshilities for how this will be
carried out, but he/she must plan and establish procedures for constant hazard
identification.

If the hazard is sgnificant the employer mugt take dl practicable seps to
diminae it, isolate it or minimise the likelihood that the hazard will cause or be a
source of harm to employees.

Other key duties under the Act are:
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Training and supervison are the cornerstones of the Act and require the
employer to identify the hedlth and safety training needs on both a group and
individud beds

It is aso the employer’s responsibility to ensure that a register is kept of dl
accidents that occur as well as notifying the OSH Service of any serious
accidents. The Act outlines the procedures surrounding the investigation of
accidents.

Monitoring employee hedlth is to be carried out if there is a possbility that a
hazard(s) may cause immediate or long-term harm to the hedlth of the workers.

The employer must dso give the results of any hedth monitoring to the
employees.

Furthermore, penalties for beaches under the HSE Act are considerably more
severe than was the case under the previous legidation (ie the Factories and
Commercid Premises Act).

One Act and One Authority Approach

It is evident that the public submissons and reports on fire safety in New Zedland
are dominated by criticisams regarding the piecemed and unwieldy approach to fire
safety legidation — creating amgor obstacle to compliance.

In this regard, the principle of one Act, one authority that underpins New Zedand's
occupationd hedth and safety is a clear example of lessening the burden of
compliance for businesses. Not only does such an approach reduce the duplications
in the adminigration of heath and safety regulations but it aso provides a measure of
consgtency in both interpreting the legidation and its enforcemen.

Unlike the fire sofety legidation, occupationa hedth and safety legidation in New
Zedland and overseas has been the subject of mgor reforms. The process of
rationalisng occupational health and safety began in the UK with Lord Roben's
report (1972) entitled Report of the Committee on Safety and Health at Work
which advocated creating one Act administered by one enforcement authority. In
1992 the New Zedland government adopted in part the Roben’s modd whereby the
numerous Acts and regulations that once covered occupational hedth and safety
were subsumed under the Hedlth and Safety in Employment Act and state-imposed
sandards were developed into performance standards. The Act covers most
employees and is administered by the Department of Labour’s OSH Service.

Furthermore, there are overseas examples where fire safety legidation covering the
tourist accommodation industry has been rationdised into one Act, covering dl
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accommodation businesses, enforced by one authority. Countries, such asthe USA
have enacted laws that dedl specificaly with fire sefety in hotels and motels. The
Federal Hotel and Motel Fire Safety Act, 1990, is applicable to al places of
public accommodation and requires such properties to be equipped with hard-
wired, sngle gation smoke detectors and automatic prinkler systems, with a
sprinkler head in each guest room. More recently, the US Nationd Fire Prevention
Association’s Standards Council issued the Building Congtruction and Safety Code,
2002, which is intended to extend the Fire Prevention Code as well as providing
comprehensve provisons for building safety.

SUmmary

Efforts to contral fire safety by law in New Zedand have become piecemed,

complex and unwiddy. The legidation suffers from a number of limitations. Frs,

much of the legidation has been introduced in an ad hoc manner. For example, as
new hazards arise, regulations have been passed with no attempt to obtan

congstency or overal coherence in the law or connecting policy. Second, not only is
there a “legidative overload” but the adminidtration of the law is fragmented. For

example, the fire safety regulations and codes of practice are located in at least four

Acts and administered by at least three government authorities. Third, while the fire
safety legidation incorporates a performance-based approach, the legidation has
prescriptive eements that deal with specific hazards, activities, and businesses. Asa
conseguence, prescriptive eements are not only complicated but have the potentia

to be outdated by changesin technology and changes within the industry. Fourth, the

emergence of performance-based standards in fire safety has required a paradigm

shift whereby the focus is now on identifying flaws in management systems, which
may or may not be practicable or rdevant for smal accommodation businesses.

Findly, the enforcement of the regulations pertaining to evacuation schemes and

evacuation procedures is problematic as it rests on occupancy rates. That is, there
are inevitable fluctuations in occupancy rates and as such it is difficult for owners of
amal businesses to ascertain which type of evacuation system to implement a a
given time. In addition, the regulations have the potentid to be abused, as
compliance is reliant on the verification of the owner as to the number of beds they
offer & any giventime.

The questions that need to be addressed are how effective is the fire safety
legidation, how it is viewed, how is it goplied and what are the bariers to
compliance? However, before such issues can be addressed it is necessary to
outline the methodological approach applied to this study.
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5. METHODOLOGY

Given that there is a scarcity of empiricad knowledge concerning fire safety in small
businesses in the tourist accommodation industry, the central questions that underpin
thisresearch are;

What are the key fire safety issues facing owners operating a smdl business in
the accommodeation industry, (for example, backpacker hostels, urban and rura
homestays and bed and breakfast, hotels, motels etc)?

Wha are the factors that enhance or inhibit compliance with fire safety
regulationsin the smdl tourist accommodation businesses?

What are the key generic dements that make up best fire safety practices in
smadl tourist accommodation bus nesses?

What role does industry associations and fire safety consultancies play in raising
the level of awareness and compliance of fire safety regulations in the smdl
tourist accommodation industry?

What is the relationship between those operating in smal tourist accommodation
businesses and the New Zedland Fire Service?

What need is there for these roles to be further developed and how can this be
achieved?

What can be done to raise the level of awareness and the level of compliance of
fire safety regulations among the smdl operators in this sector? And,

What additional assstance can the New Zedand Fire Service provide to
increase the levels of awareness and compliancein this sector?

Research Approach

Undertaking exploratory, descriptive research on the smal busness sector is
demanding because the sector is heterogeneous, geographically scattered and has
few subjects in each setting. Therefore, in order to ensure that the ams and the
objectives of the study are achieved and that the findings are valid and reliable, a
triangulated approach was used as it incorporated multiple sources of evidence
converging on the same st of facts or findings, which is important in exploratory
research (Eisenhardt, 1989; Yin, 1993; Neuman, 1994). The specific type of
triangulated gpproach used in this research is known as “the developmenta systems
aoproach” in which the unit of andyss is the small accommodation business in its
relaionship to the New Zedand Fire Service, industry associations, fire safety
consultants etc. (Engestrom, 1996; Hill et d; 1998a, Hill et a, 1998b; Worthen,
2002). The systems gpproach not only provides the framework for this research but
it is ds0 in kegping with other similar studies currently being undertaken by the
Department of Labour (eg Adams et d, 2002) and the Ministry of Economic
Development (eg Knuckey, et d. 2002) — thus providing policy makers with
continuity in its quditative research.
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Undertaking research aso requires the utmost confidentiaity. Therefore, every effort
was made to protect the anonymity of the interviewees as well as ensuring that the
interviewees did not fed threatened or intimidated by the interviewer in accordance
with the ethicd directives of the University of Auckland.

Resear ch Design

The research design used the following deta collection methods: sdf-administered
urvey questionnaire, case study and telephone interview. This approach was
chosen in order to: 1) combat the problems related to conducting research in the
amal tourist accommodation business sector; 2) ensure the vadidity and riability of
the research; and 3) ensure a more holigic understanding of the topic. The
guestionnaire frame was designed to be gpplied to the case studies, telephone
interviews and mail-out survey (refer gppendix 1). That is, the type questions, such
as biographicd details, fire safety measures applied, were consstent in order to be
in kegping with a triangulated approach. In addition, the research design focused on
the following groups within four regiond didricts

Smdl accommodation businesses

Industry associations and fire safety consultants
Territoria locd authorities, and

The New Zedand Fire Service.

The choice of regiond districts was based on the criteria that each district contained
the following characterigics rurd, urban and tourig regions as wdl as
indudtria/commercia  regions. Based on these criteria, the following four
geographica areas were chosen:

Manukau
Franklin

North Shore, and
Rodney.

Table 3 outlines the basic demographic profile of the four geographicd aress in
comparison to the overdl New Zedand demographic profile. Unfortunately,
Statistics New Zedand is unable to provide regiond figures on accommodation
businesses.

Thus, aside from the telephone interviews, interviews with the smal accommodation
busnesses and the representatives of key stakeholder organisations in this study
(that is, the New Zedand Fire Service, the territorid loca authorities and industry
associations and fire safety consultants) were sdected from these geographical
aress.
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Table 3: Demographic Profile of the Four Geographical Areas

Franklin | Manukau | North Rodney New
District City Shore City | District Zealand
Residential
Population 51,669 283,197 184,821 72,185 3,737,277
Employees aged
15 & over 24,891 117,084 93,807 35403 1,836,000
Occupied
dwellings 17,727 83,826 66,609 28,668 1,368,207
Number of
businesses 4,020 17,118 18,424 7,049 306,263

(Statistics New Zealand, 7" February, 2002)

Small Business Case Studies

Case studies were incorporated as researchers have traditionaly found quantitative
methods, such as survey questionnaires difficult to goply to the smal business sector
because it is fragmented and often fails to ddiver an adequate response rate (Miles
and Huberman, 1984; Holmes and Kelly, 1989; Holliday, 1995).

Fourteen case studies were chosen representing a cross-section of locations and
business traits. A targeted approach was adopted — as opposed to a random
gpproach — to generate the maximum informeation about specific types of cases (such
as regiond differences, individua differences, safety practices, etc). The number of
case studies was increased from 10 to 14 in an effort to offset the low response rate
from the survey questionnaire of the small businesses.

Selected from a database of al registered accommodation businesses, owners and
operators were initidly contacted by telephone and then visted. It should aso be
noted that a little over 70 per cent of the small businesses approached agreed to
take part in this study. Although this is a standard response rate for persona
interviews, it is much higher rate than for non-persond interviews, such as mail-out
surveys.

Usng the data anadlysis tool NU*DIST (nhon-numericad ungtructured data indexing
searching and theorising), data andlysis identified dominant and reoccurring themes
which are presented in more detall below. However, multiple-case study method
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with a sample of 14 case sudies redtricts somewhat the gpplicability of the findings
to the larger smdl busness population in that the findings are not necessarily
definitive. Nonetheless, descriptive statements can provide broad guidelines about
the larger smdl accommodation business population in terms of fire safety
compliance and practice.

A Profile of the Case Studies
The sample for the case studies represented the diversity of small accommodation

busnesses in terms of types of accommodation (hotels, motels, hogtels,
backpackers, hosted, bed and breakfasts), as seen in table 4.

Table 4: Type of Small Accommodation Business Case Studies

Franklin Manukau North Rodney
District City Shore City District
Bed & Breakfasts 2 1
Homestays 2 1
Motels 1 1
Budget Motel 1
Motor camps/Campgrounds 1 1
Backpackers 1 1
Conference/corporate 1
Total (14) 3 4 3 4

1 Note: Conference/corporate accommodation is defined as accommodation catering solely for
acorporate clientele and clients wanting both accommodation and conference facilities.

A number of key characteristics were identified from the case study data, as outlined
in table 5, which are consstent with other small business studies (Curran and Storey,
1993; Storey, 1994; Lamm, 1998).

The firg characteridtic is that dmogt dl the businesses were run jointly by husband
and wife partnerships. In addition, in most of the business case studies, the owners
ran the business, with only two businesses employing managers, one of which wasa
husband-and-wife partnership.

The second characteristic of the case studies is that most of the owners had no
industry qudifications. Only two owners obtained any forma qualification associated
with the industry — one interviewee held a “Kiwi Host” certificate and the second
interviewee had afood preparation quaification. However, most of the interviewees
regularly attended industry conferences and seminars in which fire safety
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presentations were part of the proceedings. The interviewees from the motds
belonged to the Motel Association of New Zealand, and one of the owners was on
the Auckland executive.

The third characteristic was that al but one of the businesses offered some form of
refreshment facilities for their guests. Thirteen of the businesses offered tea and
coffee making fadilities, while half of the case sudies provided kitchen facilities

Table5: Characteristics of the Case Studies

Case Study Typeof Age of Number of Refreshment Number of
Business Business | guest beds Facilities Employees
Offered
Case Study #1 | homestay 6 years 8 beds only teaand none
coffee making
Case Study #2 | homestay 9years 4 beds access to kitchen | none
Case Study #3 | motor camps/ 15+ years | 6 cabins, plus | full kitchen husband &
camp-grounds 4 caravans facilities wife managers
Case Study #4 | lodge 9years 12 beds only teaand 3full-time, 3
coffee making casual
Case Study #5 | homestay 5years 4 beds none none
Case Study #6 | lodge 8 years 30 beds teaand coffee 1 part-time
making, 8 have
kitchen facilities
Case Study #7 | motel 1 year 122 beds only teaand 4 full-time, 2
coffee making part-time
Case Study #8 | bed & breakfast | 2years 7 beds only teaand 2 casud
coffee making
Case Study #9 | bed & breakfast | 6 years 5 beds only teaand none
coffee making
Case Study # motel 18 months | 21 beds rooms have full 2-3 casuad
10 kitchen facilities | staff
Case Study # backpacker 6 years 9 beds shared kitchen none
11 fecilities
Case Study # motor camp Tyears 45 beds full kitchen 1 part-time
12 facilities
Case Study # backpacker 2 weeks 37 beds shared kitchen none
13 facilities
Case Study # backpacker 18 months | 350 beds shared kitchen 5full-time, 2
14 facilities part-time

The findings aso show that there were several types of businesses. In the first type
of business, profits from the business were the main source of income for the owner
and is best illustrated by the bed and breskfast case studies that offered exclusive
accommodeation. Those who operated bed and breskfasts businesses were al intent
on running efficient and profitable busnesses with full occupancy rates. All the
owners stated that compliance was an integra part of operating an effective business
and had spent substantid amounts of money on fire safety compliance, particularly
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when egablishing the busness. One of the interviewees aso noted that after
purchasing the business they were unable to open it until they had satifactorily
complied with al the fire sefety regulations,

In the second type of business, profits were not substantial but did provide the
owner with a basic living. Busnesses in this category were more often than not
backpacker hostels and camping grounds Stuated in rurd or semi-rurd aress.
According to these owners, having pad employment that complimented their
relaxed lifestyle was their primary reason for operating the business. The owner's
attitude in many of these types of businesses was “no-one is going to tell me how to
run my business’. Because these businesses were often Stuated in rura or semi-rurd
aress, obtaining compliance advice was difficult for the owner because of the
isolation or as aresult of the poor relationship between the owner and the regulatory
agencies. Thus, the owner had to rely on their common sense in matters of fire safety
compliance and practice.

In the third type of business, any profits made by the owners were supplementary to
their exiging primary income The homestay case studies best represent this type of
busness. The data shows that the homestay businesses were operated to
supplement the superannuation pension. Typicaly, the businesses condsted of
rooms being let on periodic basis within an existing domestic dwelling. According to
the interviewees, the motivation for operating the business was not only to earn a
little extra money but to aso host a variety of people from overseas and New
Zedand. For these mogtly retired interviewees the smulation of meeting new people
was equdly if not more important than “earning enough to pay the rates’ (Case
study # 7). However, ownersin thistype of business had little detailed knowledge of
the fire safety laws and minimal fire safety measures were implemented, for example,
the ingadlation of the obligatory smoke detector.

Mail-out Questionnaire

Udng lists containing contact detalls of accommodation businesses from loca
governments, New Zedland Fire Service and industry associations, a survey
questionnaire was distributed to dl small accommodation businesses in the Manukau
and Franklin regions and the North Shore and Rodney regions. Mindful that using
survey questionnaires to collect data on the smal business sector can result in alow
reponse rate, it was decided to emal the quedtionnaire to 119 smadl
accommodeation businesses on the North Shore and Rodney regions and to mail-out
the questionnaire to 141 smal accommodation businesses in the Manukau and
Franklin regions. It was hoped that by applying two delivery systems to the
guestionnaire, the response rate would be subgtantialy higher than predicted.
However, the emailed questionnaire dicited only 3 responses, even though a further
email was sent out requesting that it be completed. This is in contragt to the 27
responses to the mailed questionnaire.



A Profile of the Businesses and Respondents I nvestigated by Mail-out
Questionnaire

The survey ceptured a range of types of accommodation: hotels, motels,
backpackers, holiday parks, bed and breakfast establishments, etc., as seen in table
6. Interestingly, a number of businesses offered a variety of types of accommodation
on the same site, for example, saf-catering cabins and hostel accommodation.

Table6: Type of the Small Accommodation Business Surveyed by Mail

Franklin Manukau | North Rodney
District City Shore City | District
Bed & Breakfasts 1 2
Homestays 3 6
Motels 2 3 1
Budget Motel 1 2 1
Motor camps/Campgrounds 1 1 1
Backpackers 3 1
Hotel 1
Total (30) 11 16 2 1

Over 55 per cent of businesses surveyed had less than 50 beds and less than 10
rooms, with 74 per cent of respondents reporting that they had less than 20 rooms.
Almogt 70 per cent provided their guests with full or partia kitchen facilities.

In addition, just over two-thirds of the respondents were owner/operators, with the
remainder stating that they were managers or directors. Over hdf of dl respondents
were in charge of the business on a day-to-day basis.

As seen in table 7, dthough the maority of respondents (62%) reported having
more than five years experience operating the business, 92 per cent reported as
having no qudifications relevant to the accommodetion industry. Many recognised,
however, that the absence of forma qudifications was common among those
operating in the small business sector.

Table 7: Responses from the Mail-out Questionnaire




Questions L ess Oneto | Threeto | More No
than one | three five thanfive | response
year years years years
Length of current
business operation 3 4 4 18 1
Number of years
experience 1 7 8 10 1
Yes No No
response

“Have you owned another small
accommodation businesses prior to this one?’ 5 21 1

“Do you have any forma qualifications that are
directly related to the small accommodation 2 26 2
industry?’

Telephone Interviews

Ten telephone interviews were conducted with small backpacker accommodation
busnesses outsde the chosen geogrephica aress, as seen in table 8. The
interviewees were sdf-sdected and requested to be part of this sudy. The same
questionnaire used in collecting data in the case studies and the survey, was adso
used when interviewing the telephone interviewees, thus ensuring the vadidity of the

study.

Profile of the Telephone I nterviews

As stated earlier, the telephone interviewees were self-selected and belonged to the
Budget Backpacker Hostels NZ Ltd (BBHNZ). Typically, the accommodation
provided is basic with the emphasis on providing a congenid environment. The table
bel ow shows the geographical spread of the interviews.

Table 8: The Location of the Small Accommodation Businesses
Outsdethe Four Geographical Areas

Loca Authorities Number of Accommodation Businesses

(n=10)

Thames Coromandel District 1

Wanganui City

Tasman District

Wairoa District

Nelson City

Far North District

Napier City

Marlborough District

NI

Christchurch City




| Kaipara District 1

Key Stakeholders
New Zealand Fire Service

Multiple interviews with senior managers, operationd officers and in particular, fire
safety officers, were conducted throughout the study. This approach provided
added indghts into fire safety in small tourist accommodation businesses and the
relationship between the New Zealand Fire Service and the tourist accommodation
business sector. The interviews dso provided useful information on the role played
by the New Zedand Fire Service in raising the level of fire safety compliance and
practice anong smdl businessesin the tourist accommodation industry.
Territorial Local Authorities

Building technical advisors from Manukau, Franklin, North Shore and Rodney were
interviewed a length. To ensure the vdidity and rdigbility of the interviews with the
building technical advisors, we dso interviewed the building technical advisors from
Waitakere City Council. As the building technica advisors play a primary role in
fire safety in smdll tourist accommodation businesses, the information gathered from
these interviews is vita to the overall research and to the development of reformsin
thisarea

Industry Associations and Fire Safety Consultants

As dated, there is increasing evidence that smal businesses use business and
technicd consultants for a range of compliance services. Therefore, in order to
determine the characteristics of these key stakeholders and the role they play in
assging smdl tourist accommodation businesses, it was necessary to persondly
interview offidds from the man indudry asociaions as wdl as fire safety
consultants. Mogt of the government and non-government tourist advisory
organisations declined to be interviewed sating that they provided no specific
assgtance to smal accommodation businesses in terms of fire safety. However,
representatives from the following organisations and sectors were interviewed:

Industry Associations: Backpackers Accommodation Council (BAC); Budget
Backpacker Hostels NZ Ltd (BBH); Holiday Accommodation Parks of NZ
(HAPNZ); Y outh Hostels Association (YHA); Association for Farm and Home
Hogts, Kiwi Hogt; Host Link New Zealand; Home Care Services, Homestay
Services as well as Qualmark and the Tourism Industry Association.

Fire Safety Consultants Hdf a dozen fire-engineering consultants were
interviewed from small-, medium- and large-sized organisations together with
representatives from the insurance indusiry who collect levies on behdf of the
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New Zedand Fire Safety Commisson, such as the Insurance Council of New
Zealand, the Corporation of Insurance Brokers of New Zedland.

Summary

There is a ggnificant body of literature that shows that the chosen research design
succeeds in producing a deeper understanding of fire safety in small accommodation
busness. Case studies provide arich data set while the survey method dlows for a
broad understanding of the characteristics of the smal accommodation business and
the key issues facing those in this sector. Also by interviewing key individuas from
the industry associations, fire safety consultancies, the TLA’s and the New Zedand
Fire Service, rdiability and vdidity of the findings will be enhanced.
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6. RESULTS

Overview

Compliance with fire safety regulations and fire safety practices within the small
accommodation business sector encompasses two important areas of decison-
making: the decison to comply with the law and the decision to apply fire safety
practices. Those operating a smal busness make judgements and, ultimatdly,
decisons about the consequences of applying safe practices and the impact of
compliance with the fire safety law. The project’s results indicate that there are not
only various complex reasons why smal accommodation businesses comply or not
comply with the fire safety law, but dso that there are key factors that can influence
and determine fire safety practices within smal accommodation businesses.

The research findings from the case studies, mail-out questionnaire survey and
telephone interviews are presented thematically in which repeated statements
regarding fire safety in the small business sector are made known (refer Yin, 1993;
Neuman 1994). In addition, the presentation of the findings follows the structure of
the questionnaire. Direct quotations have aso been used to re-enforce genera
themes. It must be stressed, however, that by adopting a mainly qualitative research
design, generd statements can only be made about the surveyed and interviewed
sample, in which these statements may or may not be true for the wider small
business population in New Zealand.

This section has been divided into the groups represented in this study. They are as
follows

Smdl accommodation businesses

Industry associations and fire safety consultancies
Territorid locd authorities

New Zedand Fire Service.

Small Accommodation Businesses

As gated above, in the process of analysing the data, a number of predominate
themes and associated sub-themes emerged which will be used as the framework
for the presentation of the findings. Underpinning these themes is the key
condderetion: “what are the factors that influence non-compliance and
compliance with fire safety regulations and what are the factors that impede
and encourage fire safety practices?” However, such factors cannot be seen in
isolation but must be viewed as being interconnected and part of the context of
operating asmd| busnessin a highly competitive industry.



Key Factors I nfluencing Non-compliance

There were severd reoccurring themes regarding the key factors influencing non-
compliance that emerged from the dataandysis. They are:

I ssues surrounding operating a smal business

The regulations required to operate a smal accommodation business

Lack of detailed knowledge of fire safety regulations

The complexity of the fire safety legidation spread across dud agencies
Difficulties in understanding the fire safety regulations

Inappropriate and unnecessary fire safety regulations

The costs associated with regulatory compliance

The lack of congstency by the agencies; and

The poor relationship between certain sectors of the accommodation industry
and the regulatory agencies.

The very nature of operating a small business presents a number of problems that
will impinge on fire safety compliance and practice. The andlysis of the deta clearly
shows that there are fundamental issues that plague the smal accommodation
business sector and influence the way in which fire safety is practised and the leve of
compliance. Interviewees continuadly merged Statements about fire safety with
problems associated with running their business. According to the interviewees the
key issues associated with managing asmal business are:

Obtaining and managing resources. such as finance, time and gtaff;

Having the relevant training and industry experience; and

The ability to make drategic decisons regarding improvements to the business
and the systems, for example the decision to introduce afire safety system.

I nterviewees were adamant that problems associated with managing asmall business
should not be ignored by legidators, New Zedand Fire Service, the TLA’S or
policy makers — or, for that matter, researchers.

Related to the management of a smal business is the owner’'s requirement to know
dl the regulations associated with running their business. The interviewees listed
18 different laws with which they had to comply. According to the interviewees, the
laws that mogt affected their business were: the Hedlth and Safety in Employment
Act (46%), followed by fire safety regulations (31%) and building regulations
(19%).

Two points are worthy of comment with regard to the above result. Firdly,
occupationd safety and hedth (OHS) is clearly mgor concern, particularly amongst
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the interviewees who completed the mail-out questionnaire. According to these
respondents, the OHS legidation not only had the most wide-ranging affect on their
busness but it was aso the mogt difficult law to comply with or understand.
Secondly, there are inextricable links between the three regulatory laws in that each
dipulates emergency procedures and contains duties of care to provide safe
environments. A summary of the comments reated to the impaosition of regulationsis
listed below in table 9.

Table 9: Comments associated with the question “What impacts
have regulations had on your business?”

Comments Number of timesthe
commentswere
mentioned
Time consuming 27
Compliance cost 26
Anincrease in paperwork 22
Difficult to administer 19
Reduces profit 11

Need policies and procedures

Not able to get consent

Hard to keep ahead of minima standards

Highly regulated

9
9
8
Need more people involved 4
3
1

Obligations of voluntary organisations not clear

The data dso reveds that in generd, the interviewees lacked detailed knowledge
of the fire safety regulations, athough over 66 per cent had a generdised
knowledge of the Fire Safety and Evacuetion of Buildings Regulaions Thisfinding is
consstent with other smdl business sudies. That is, smdl businesses owners often
have difficulties in comprehending and implementing the numerous regulaions
pertaining to ther business. In addition, they frequently experience problems
associated with balancing the need to produce goods or provide services with
undertaking the adminigration of the business.

Many of the complaints from the interviewees concerned the complexity of the fire
safety legislation spread across two agencies and the associated problems. This
theme is evident in the lack of detailled knowledge of the fire safety regulaions by
the owners of smal accommodation busnesses and the frequent rdliance on
expendve condultants to interpret and implement the regulaions. The typica
comments by the interviewees were:

“It was anightmare getting it dl sorted out” (SB Interview #8)




“The [fire safety] regulaions are a bit of a headache and extremdy difficult
to understand.” (SB Interview #15) And

“It's very confusing knowing which department to go to - is it the Fire
Service or my council?’ (SB Interview #1)

Interviewees dso complained that the regulations were difficult to understand
and therefore hard to implement. There was aso a great ded of confuson over
difference between an evacuation scheme and an evacuation procedure pursuant
under the Fire Safety and Evacuation of Buildings Regulations. As severd of the
interviewees commented:

“We would like to see something that is Smple to understand on what is
necessary for small accommodation businesses, we're unsure of what our
obligationsare.” (SB Interview #6)

“I would like to have easier documentation to understand and some form of
consulting services without a dollar tag, compliance issues are so difficult to
understand.” (SB Interview #7)

“The regulations should be clearly spelt out by the Fire Service for people
wanting to sart a businesses, people should know exactly what the rules
are” (SB Interview #9)

There was general consensus among the interviewees that in order to overcome the
difficulties in understanding and implementing the fire safety regulations the regulatory
agencies should provide them with more assistance. As one interviewee stated:

“We would like to see more assstance in complying with legd obligetions.
For example, the Fire Service could provide a fire safety officer with
industry experience who could go around and vigt and give us good
common sense advice — someone who can relae to my business rather
than alarge city busness.” (SB Interview #1)

Statements regarding inappropriate and unnecessary fire safety regulations were
generdly confined to those interviewees who offered accommodation in their home,
such as the those operating homestays and bed and breskfast establishments, or
those who offered single cabin accommodation. These interviewees argued that as
their businesses were on such as smdl scde and in their own homes, they should be
exempt from the drict fire safety regulations. Below is a representative sample of
thelr comments

“...were only a private house and shouldn’t be subject to them [the
regulaions].” (SB Interview #5)
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“...we don't have an evacuation procedure, it's so easy to get out.” (SB
Interview #14)

One of the more disturbing revelations was the practice by some individuas in the
accommodation industry to understate the number of beds offered (thet is, less than
5 beds) in order to circumvent the regulations. According to severd interviewees,
this practice was particularly widespread amongst those operating homestay
accommodation. As one interviewee explained:

“Officidly we only have 5 guests, more than that it's an entirdy different st
of rules” (SB Interview #14)

Anocther interviewee reveded that:

“... weknow of alot of places that say they’ ve only got accommodation for
5 guests to get around the rules when they actudly accommodate more.”
(SB Interview #1)

However, according to the interviewees, it is common for many of the smal
businesses to have an occupancy rate of less than 5 beds a some time during the
year. They argued that as occupancy rates vary consderably, they should not be
required to comply with the more stringent fire safety regulations that cover medium-
and large-sized businesses. Instead, it was suggested that the regulations covering
evacuation schemes and procedures should be replaced by a genera regulation
covering emergency evacuaions, such as the one pursuant under the Hedth and
Safety in Employment Act, 1992.

Ancther mgor impediment to compliance with fire safety regulations is the costs
involved. Moreover, the cost of compliance was one of the most contentious
issues in this study. Because of the complexity of the regulations and the conflicting
requirements by the TLA and the New Zedand Fire Service, owners were forced
to pay large amounts on consultancy fees, particularly at the congtruction stage. As
interviewees complaned:

“| gpent $15,000 getting the building to comply.” (SB Interview #8)

“... the fire regulations that we had to gpply cost us an estimated $50 -
60k.” (SB Interview #9)

“I spent alot of money in getting compliance with the regulations, $1k on a
fire report!” (SB Interview #14)

“You don't make decent money until you have 60 plus beds, it has to be
related to peopl€'s ability to pay. Every year they come up with more stuff
to judtify their existence.” (SB Interview #17)
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“I spent $2-5k on wiring in smoke darms [and then] my 1QP rang me up
and said that | don't have to do it. | then spoke to the head of the Fire
Service who said he would sort it out, never heard anything for 4 years. I've
done everything | have to — the guy who gives me the WOF is happy.”
(SB Interview #18)

Moreover, the following comment from one of the respondents who completed a
mail-out survey encapsulates the intense frudration felt by many of the owners of
small accommodation businesses:

“I am frustrated by the “one-gzefits-al” method that the regulators set for
building compliance. Although we have a fully integrated smoke dam
sysem which is of course specificdly designed for the earliet warning
possble yet we are gill supposed to ingdl a sprinkler system to be fully
compliant because we have two floors....COST $25,000. If we had three
floors it would be the same but it is obvious to me that safety issues are
much magnified with each additiond floor. Focusng on the number of
people deeping on the second floor is aso an issue because the fire regs
require a sprinkler system which seems absurd [when] | am complying with
our TLA’s regulations concerning overcrowding. How is five people or
fifteen people any different in getting them al out provided we are geared for
it physcaly.” (Survey Interview #28)

The other contentious issue highlighted in the interviews was the lack of consistency
by the regulatory agencies when applying fire safety regulations. According to the
interviewees, thisinconsstency occurred on severd levels:

regiond leve;

agency leved; and
individud leve.

Interviewees complained of regiona differences in the enforcement of the fire safety
regulations and different interpretations of the law between the TLA’s and the New
Zedand Fire Service and conflicting advice given by individuds working for the
same organisation. As interviewees stated:

“Rules change from area to area throughout New Zedand — even in
Parndl.” (SB Interview #3)

“It's not uniform. I've been in other backpackers and some of them are
hopel ess compared to mine.” (SB Interview #16)

“They [New Zedland Fire Service] have messed us around. Everyone who
comes in here has a different viewpoint.... We had 3 different fire officers
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who gave us 3 different opinions.... They’'re shockers, they keep ordering
usto do new things dl the time... and even the same officer kegps changing
hismind.” (SB Interview #15)

Most of the disputes were over the contradictory interpretations of the fire safety
regulations pertaining to smoke detector darms and fire evacuation schemes and
procedures. For example:

“Two years ago a fire safety officer told me the smoke darms | had don't
comply. | can't see why | have to have a higher standard, here is the Fire
Service advertisng for smoke darms and they come here and tell me they’re
not good enough — what’ s the difference?’ (SB Interview #11).

“We conddered a fully wired sysem [smoke adarm]| but it was too
impractica.” (SB Interview #1)

“There is a lack of conggtency in gpplying the regulations for evacuations
schemes throughout the country.” (SB Interview #10)

“I am very involved in the industry, we have 350 members. My concern is
that there seems to be no uniform and logical standard across the country, it
seems to depend on the whims on who has the authority in each area, there
are different responses to what seems to be the same problem... The
average hosted sze is 30 beds, in physical terms many are not much bigger
than an ordinary domestic dwelling [yet] they're applying requirements for
20 storey hotels.” (SB Interview #19)

When discussng the lack of condgstency by the regulatory agencies, interviewees
invariably commented on their poor relationship with the regulatory agencies.
Some of the most vehement statements from the interviewees concerned their
relationship with the New Zeadland Fire Service. However, it would be mideading to
date that the comments below represent of the views of the al the interviewees.
Instead, the heated comments regarding the poor relationship with the New Zedland
Fire were made dmost entirdy by the sdf-sdecting telephone interviewees.
Nonethdess, it is important to acknowledge such opinions as it highlights a critical
breakdown in the relationship between a particular group of smal accommodation
business owners and the New Zedland Fire Service. A sample of the comments is
asfollows

“They [New Zedland Fire Service] are not going to approve my evacuation
procedure because we haven't got the type of alarm they want. They are
blackmailing me, blatant blackmail... These guys seam in and think they are
god's gift. They come here and wave the big stick... They are threatening
my livelihood with bluff, bravado and bullshit.” (SB Interview #16)



“They [New Zedand Fire Service] are very officious and paramilitary. They
just turn up without any prior warning and expect me to stop everything. |
find it redly rude. I've got a copy of their manud and it says that they are
supposed to ring and make an gppointment... The evacuation scheme reg's
are being used as an unfair lever to get what they want... The Fire Service
keeps saying that | need a scheme, but I’ ve got a procedure. People don't
know the difference between a procedure and a scheme. | did a lot of
research on thisand | don't have to do this[provide a scheme]. The building
regulations override the Fire Service regulations... The Fire Service needs
to be more honest by saying “we recommend...”. It's virtudly lying if my
understanding of the legidation is correct...In generd, thereisalot of ill-will
towards the Fire Service... They [Fire Service] have a PR problem that can
be fixed with a more co-operdtive approach rather than being authoritarian.”
(SB Interview #17)

“The Fire Service seems to be full of dictatorid little Hitler's who wdtz in
and demand what they want... The Fire Service should work with people
rather than againg them... In my 12 years there has never been a deeth in
our industry, there is instead a knee-jerk reaction to whatever happens in
Audrdia” (SB Interview #18)

In summary, the key factors that influence non-compliance with fire safety
regulations are congstent with other studies on fire safety. It isinteresting to note that
many of the criticisms highlighted here, such as inconastent gpplication of the
regulations, were dso common complants made to the government submissions on
compliance and building codes.

The poor relationship between the regulatory agencies and those operating in the
accommodation industry is dso a critica factor when investigeting the barriers to
compliance. Findly, difficulties of running a small business appear to compound the
problems surrounding fire safety compliance and practice.

Key Factors I nfluencing Compliance:

Andyss of the interview data reveds a number of reoccurring key factors that
influence compliance. They are:

Rationdisation of the regulations and the regulatory agencies
The rigorous enforcement of the regulations

The relationship with the regulatory agencies

The role played by industry associations

The owner’s commitment to fire safety, and

Access to information sources and advice.



One of the man themes throughout the interviews was the desre to see a
rationalisation of the fire safety regulations and the regulatory agencies. The
interviewees indsted that an urgent reform of the fire safety regulations should take
place and that the outcome should be one set of comprehensible fire safety
guidelines, enforced by one agency, covering all accommodation businesses.

There was a0 a repeated request to see the smplification of the fire safety
regulations, clearly outlining the requirements for their industry. Mogt interviewees
aso wanted to see the establishment of a “one-stop-shop” providing a range of
compliance advice for small businesses (refer dso to Lamm, 1998; 2000; 2002).
Below are some of the comments made by the interviewees:

“We need to see some sort of “one-stop-shop” for compliance issues for
our business.” (SB Interview #12)

“We want a clearer definition as to what category we fit into, we're il not
sure” (SB Interview #1)

“The regulations should be clearly spelt out by the Fire Service for people
wanting to enter the business. People should know exactly what the rules
are” (SB Interview #9)

“I would like to see it [fire safety] put on a sengble risk management
approach...We need to take a fresh look at the whole thing, like what are
the red dangers, what are the most cost effective ways of deding with
this...l believe our indudtry is being treated as inherently dangerous rather
than gtarting at the point that we are inherently safe.” (SB Interview #19)

For many of the interviewees, the enforcement of the regulations by ether the
TLA’s or the New Zedand Fire Service was a key factor in achieving compliance
with the fire safety regulations. However, the interviewees indsted that enforcement
of the fire regulaions should take place at the time of constructing the new
building or renovating an existing building, not after construction has been
completed, as so frequently occurs. A number of smdl business interviewees
complained that afire safety officer had visited their new or renovated premises after
completion and had directed the owner to put in place remedid fire safety measures
before they were alowed to operate their business.

While there was consensus regarding the early involvement of fire safety officersin
the building process, there some debate over the level of enforcement amongst the
interviewees. Some interviewees wanted regulatory agencies to become more
involved in contralling the indudtry. In particular, severd of the interviewees wanted
loca authorities to become a licenang agency for dl ther digtrict’'s accommodation
businesses. Still others wanted the same drict fire safety criteria that govern the rest
home industry to be extended to the accommodation industry, for example:



“The same criteria should be written up as was done for the rest homes. |
want to see a joint gpproach by the Fire Service and the local authorities on
a standard for [accommodation] businesses. We need a best practice
document.” (SB Interview #9)

Irrespective of ther views on the level of enforcement, most interviewees argued
that compliance would be best achieved and maintained if the regulations were
enforced in an equitable way. As two interviewees stated:

“If 1 have to do it, well fine, then everyone should have to comply.” (SB
Interview #16)

“None of the membersin my association mind complying but what we want
isaleve playing fidd. If | am told to comply with “X” regulaion then believe
me | would want to know that the guy down the road is dso complying with
the same regulaions. If he isn't, then he's not passng on the cost of
compliance and therefore he can afford to charge cheaper rates than me. In
effect he is undercutting me. All we're asking is for goodness sake, give usa
level playing fidd.” (SB Interview #11)

The data also reveded that the relationship between the small business owner
and the regulatory agencies was crucid. As one interviewee explaned:

“It worked out great. We worked closaly with the Fire Safety Officer to get
it exactly right.” (SB Interview #3)

Over 70 per cent of the interviewees dated that better liaison between the
regulatory agencies and those in the accommodation industry would enhance fire
sdfety in their business. As one interviewee commented:

“Let’'s work together...they should treet it as a partnership between them
and us for the best outcome ... Ther€'s a culture thing that they [New
Zedand Fire Service] need to change.” (SB Interview #17)

However, not al the respondents comments were negative. Those interviewees
who were aware of the Voluntary Code of Practice agreement between the New
Zedand Fire Service and the Association for Farm and Home Hosts were highly
enthusiagtic about its development, with most stating thet it should be expanded to
cover dl the industry. Mogt of these interviewees commented that the Code of
Practice had done a great ded to enhance the relationship between the New
Zedand Fire Service and the members of the Association for Farm and Home
Hogts. It should be noted that almost 70 per cent of farm and home hosts
interviewed were aware of the Code of Practice.
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The role played by industry associations was aso highlighted as a paramount
factor in achieving and maintaining compliance with fire safety regulaions. In order
to be listed in one of the prominent accommodation guidebooks and websites (and
thus achieving high levels of public exposure), accommodation busnesses must
maintain high sandards of hygiene and safety, including fire sefety. In addition, most
of the industry associations conducted peer reviews, for example,

“The NZ Homestay Association keeps a fairly tight reign on things, we are
listed in their annua book and they soon weed out the unsatisfectory
operators.” (SB Interview #2)

Thus, those industry associations that require a their members to adhere to certain
standards, have created a powerful enforcement tool.

Interviewees generaly had acommitment to provide fire safety measures. This
was in spite of the pressure to conform to fire safety regulaions as part of an
association with an industry group, the complaints regarding the complexity of the
fire safety regulations and frudration over the inconsstent enforcement of the fire
safety regulations. Nearly dl the businesses investigated had a smoke detector of
some sort or another. However, the placement and quantity of smoke detectors
varied considerably from business to business. As the comments below illudtrate,
this commitment was often as a result of elther persona experience of afire incident
or having previoudy dtayed in high-fire risk accommodation. Examples of the
comments are as follows:

“People staying here should be safe. Owners have a huge respongility to
those staying in thelr premises.” (SB Interview #8)

“We are obliged to make sure everything is safe for our customers.” (SB
Interview #6)

“I have stayed in huge hotels in Manila with nothing [fire protection].” (SB
Interview #9)

In addition, most of the businesses had some rules concerning fire safety, the most
common being non-smoking indde the premises. Table 10 identifies the mogt
common type of guest rules found in the businesses studied.

Table 10: A Summary of Firerelated Rules in the Small Accommodation
Businesses

No smoking ingde buildings, particularly No use of candles
in the deeping quarters




No consumption of acohol on the No use or restricted use of open flames
premises (e.g. fire places)

No consumption of illicit drugs on the Restricted use of heating (e.g. gas,
premises electric, oil column hesters)

In essence, there was a high level of commitment to the notion of fire sefety by dll
the interviewees, however, there were differing opinions on how this should be best
achieved.

Findly, the other important factor in achieving fire safety regulatory compliance and
practice is the availability of quality information. When asked to lis a number
measures that would enhance fire safety regulatory compliance and practice, the
avallability of qudity of information was paramount. Bdow is a summary of the
repliesin response to:

1. “What would assst you to provide better fire safety measures?”:
Informeation readily available;
Interest-free, monetary assstance for smadl busnesses compliance
needs;
More individud assstance from New Zedand Fire Service and the
TLA'’sregarding procedures and equipment;
Compliance costs waived for voluntary organisations,
The introduction of an accreditation system for al fire safety consultants.

1. “What would assst your understanding of fire safety regulation?’:
The provision of free seminars when changes occur to the regulations or
when garting up a new business,
To receive information about new requirements by mail;
To have a “one-stop-shop” daffed by either the New Zedand Fire
Serviceor the TLA'S.

1. “Wha would assist you to meet your legd obligationsto fire safety?”:
Support and information reedily available;
Rationdisation of the regulations and regulatory agencies,
A shift in emphasis from enforcer to advisor by the NZ Fire Service;
The knowledge that everyone € se was complying.

In spite of the fact that a number of smal accommodation owners interviewed had a
fractious relaionship with the New Zedand Fire Service, it did not prevent the
mgority of interviewees using the information provided by the Service. Indeed, the
New Zedand Fire Service was their main source of obtaining information, followed
by the TLA’s, fire safety consultants and accountants. In particular, interviewees
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vaued the New Zedand Fire Service's web dte in that it provided a continuous
source of useful information. As one interviewee commented:

“When | need information on fire safety it's usudly outsde of norma
working hours. I'd say that would be the same for most small business
operators. That's why the Fire Service's page is such a lifesaver. | can just
gt down and download the stuff when | need it. Yeah, it's great.” (SB
Interview #28)

Summary

The andyss of the smal business data indicates that the interviewees have a high
regard for fire safety but differ on ther response to fire safety compliance and
practice. However, there was universa agreement amongst the interviewees that the
regulatory framework and the reaionship between the smal accommodation
business sector and the regulatory agencies, both at nationa and locd levels, are in
desperate need of reform. The interviewees were dso voca on what condtituted key
factors that enhance fire safety. The mgor factors identified were national and loca
government relief for smal busnesses compliance cods, avalability of qudity
information and the establishment of a* one-stop-shop” for the compliance needs for
amal businesses. There was dso generd agreement that industry associations and
expert technica and business consultants can play a Sgnificant role in asssting smdl
accommodation bus nesses with fire safety compliance and practice.

Industry Associations and Fire Safety Consultants

The andlyss reveded that mogt interviewees operating a small accommodation
busness used advisors and consultants for a range of compliance services.
Therefore, in order to determine the role industry associations and fire safety
conaultancies play in assging those in this sector, officids from the main industry
asociations were interviewed as well as a representative sample of fire safety
consultants. As daed earlier, government and a most of the non-government
advisors from the tourist industry declined to be interviewed sating that they
provided no specific assistance to smal accommodation businesses.

The key feature of industry associations and fire safety consultancies is the diversity
in terms of the range of services, the level of support, level competency and quadity
of sarvice. While such a variety of services ensures that the needs of the small
business community are catered for, interviewees noted that the different levels of
competency and qudity of services undermined fire safety compliance and practice.

Accommodation I ndustry Associations



The industry associations representing the accommodation industry do not follow a
uniform structure or purpose. Instead, they range from ones that are a loose
codition providing minima services to others that actively lobby on behdf of ther
members and provide a range of services from advertisng to asssing with
compliance matters. For example, the Motel Association is only a referrd
organisation, which maintains a database of motels, while associaions such as
Budget Backpacker Hostels and the Association for Farm and Home Hosts not
only lobby on behdf of their members but aso provide extensve advertisng of
individual busnesses. However, there are a few over-arching organisations that
encompass dl businesses in the accommodetion industry, for example, Tourism
Industry Association (refer to www.tianz.orgnz) and Quamak (refer to
www.qualmark.co.nz). The purposes of these organisations are either to establish an
industry confederation and/or to provide an industry quaity framework.

The other feature of industry associations is the fractious relationship between the
different groups and sub-groups. Groups are often divided by regional and seasond
differences, geographica characteristics as well as business type. This feature,
together with the variety of forms of organisations, creates (and has created) barriers
for those wishing to interact with the industry, for example, the New Zedland Fire
Service.

Nonethdess, the andyds of the industry association interviews reveds a high degree
of consgtency over the issues concerning fire safety compliance and practice —
issues that are al'so consstent with small businesses. They are:

The burden of compliance

Complexity of the fire safety regulaions

Certain ingppropriate fire safety regulaions

Inconsistent enforcement and interpretation of fire safety regulaions
Problems associated with geographica isolation, and

Varying sandards within the fire safety consultancy indudtry.

The interviewees noted that the requirement to comply with the “vast array of
regulations’, including fire safety, was particularly burdensome for those operating
amall businesses. The laws cited as the mogt difficult to comply with were: Resource
Management Act, Hedlth and Safety in Employment Act, Employment Relations Act
and in particular, the fire safety regulations.

Most of the interviewees complained that the TLA’s and to alesser extent, the New
Zedand Fire Sarvice, had little or no understanding of the diversty within the
accommodation industry. They stated that planning and fire safety regulations were
being applied without any consderation of the differences between the various
sectors which resulted in “complex, unclear and often inappropriate
requirements for fire safety” in smal tourig accommodation busnesses (1A
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Interview #3). There were dso complaints regarding the inconsstent enforcement
and interpretation of the fire safety regulations by both the TLA’s and the New
Zedand Fire Service.

They argued that many of their members spent a greet dedl of time and money in an
effort to comply with fire safety regulations that are often inappropriate for their
businesses resulting in “resources being diverted from the core business’ (1A
Interview #2). As one interviewee commented:

“This lack of darity is having direct and indirect financid repercussons for
gmal to medium-szed businesses throughout the country.” (IA Interview
#2)

The interviewees dso noted that for many of their members based in rurd didricts,
the geographical isolation presented a number of problems, such as difficulties in
obtaining information on the regulations and purchasng insurance coverage.
Although it was anticipated that those operating businesses in rurd aress would have
problems obtaining accurate information, it was not expected that insurance
companies were reluctant or even refused to provide these business owners
with fire insurance.

Furthermore, interviewees expressed concern over the variable standards within
fire safety consultancy industry. Although most of the interviewees recognised that
there were a number of proficient fire safety consultants offering a high standard of
sarvice, they did note that there were some that provided expensive, questionable
and often ingppropriate fire safety advice to smal business owners. As a couple of
the interviewees stated:

“Some of these guys are read cowboys. They scare the living daylights out of
the smdl busness bloke to such an extent that they end up paying for
products and advice they redlly didn’t need.” (IA Interview #1)

“The way the [fire safety consultancy] industry is set up - wdll it's alicense
to print money.” (1A Interview #2)

Of those industry associations officids interviewed, hdt sated that they regularly
warned their members to be careful about the qudity of the advice not only from
consultants but aso from ther loca councils and fire dations. Ingtead, these
interviewees suggested that their members should “shop around” and find a fire
safety solution that is practical and meets the specific needs of the business while il
complying with the legidation. They also Stated that they advised their members to
be cautious about ingtaling brigade-connected darms as the costs of fase cal-outs
are borne by the business owner.
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In an effort to counteract the problems concerning fire safety compliance and
practice, some of industry associaions have begun to introduce a number of
initiatives desgned to encourage ther members to comply with fire safety
dandards. The initiatives range from pressure to comply with the regulations
pertaining to evacuation procedures and schemes to establishing formdised links
between an association and the New Zedand Fire Service. When questioned about
developing a code of practice, such as the one for the Associaion for Farm and
Home Hodts, interviewees were very supportive and were keen to see the initiative
be applied throughout the accommodation industry. The interviewees stated that it
was adso vitd for an industry association to have an effective communication
network whereby “disseminating information should occur regularly” (IA Interview
#4).

Fire Safety Consultants

As outlined earlier, the six fire safety consultants interviewed for this project were
sdected from a range of fire safety engineering consultancies. The reationship
between fire safety consultants and the small accommodation business could be best
described as “symbiotic’. That is, both parties were reliant on each other for mutua
benefit.

There are two types of fire safety consultants: the first type will have trade
qudifications and have industry experience, for example experience gained as a
building ingpector or as a Ste supervisor. The second type of consultant will have at
least an undergraduate degree, more often than not in engineering. Professond fire
safety engineering consultants will have completed a Magers in Fire Safety
Engineering. Typicdly, they will be involved in large complex building projects.

Fire safety consultants fulfil three mgor roles: 1) to assst their clientsto comply with
the fire safety regulation; 2) to liaise between the regulatory agencies and their smal
business clients; and 3) to act as an independent advisor for both the regulatory
agencies and the small business owner. Some of the consultancies that took part in
this sudy adso sdl arange of fire safety equipment, such as fire extinguishers, smoke
detectors and sprinkler systems.

While the conaultants acknowledged that there have been incidences where
individual consultants may not have offered the highest sandard of services, they
aso gated that the industry was fast becoming “professonalised”. Degree courses,
high leves of proficiency in fire safety engineering and the fire safety regulaions as
well as the establishment of professond societies (eg Society of Fire Protection
Engineers) were dl part of creating a more professond group. The interviewees
adso noted that the fire safety engineering was now recognised as a distinct
engineering discipline both in New Zedland and oversess.



For the fire safety consultants, the key fire safety issues were:

A dedinein the levd of regulatory enforcement and the increase in the leve of
non-compliance.

The lack of communication between the key parties (New Zedand Fire
Sarvice, the TLA’s and the accommodation industry); and

Wesk fire safety regulations and the lenient enforcement compared to other
countries, such asthe USA.

The reoccurring observation by dl the consultants interviewed was the decline in
the level of regulatory enforcement. Although the interviewees had a great dedl
of regard for the New Zedand Fire Service's fire safety officers and the TLA’s
building technica advisors, they noted that fire safety regulations were not being
regularly enforced. In the opinion of the interviewees, the primary reason for this
decline was the tremendous growth in the building industry without the parald
increase in resources within the regulatory agencies. Below are examples of the
satements made by the consultants:

“The building permits have increased tremendoudy, by 30 per cent since
2001 and workload has just mushroomed but the Fire Service and loca
authorities haven't increased their staff. So | reckon that only about 10 per
cent of building WOF s are being checked off....” (TC Interview #2)

“We have a Stuaion now where those law abiding businesses are being
pendised for complying while those who aren't letting on to the authorities
are getting away with not paying the compliance codts. It's just not equitable
- there’'sno leve playing fidld which makes it hard to do businessin thiskind
of environment.” (TC Interview #3)

“Having SO many accommodation establishments not compliant is a huge
problem. You see, mogt fata fires occur in degping quarters, which means
that those B&B’s and homestays, backpackers etc. are lethal. | think the
Fire Service have a huge problem on their hands.” (TC Interview #4)

“Those guys (fire safety officers and building technical advisors) just don't
have the time any more to get through al the applications and to do the re-
checks. They’'re so flat out that they can only scratch the surface” (TC
Interview #6)

The lack of resources was dso cited as one of the main reasons for the lack of
communication between the New Zedand Fire Service, the TLA’'s and the
accommodation industry. A couple of the interviewees noted that a decade ago
regular communication frequently occurred on an informal bas's and as such there
was no need to provide aforma communication forum. However, according to the
interviewees, the fire safety officers and the building technica advisors had little time
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these days to communicate with each other or others in the building and
accommodation industries. The interviewees dso dated that they were now
providing information and advice previoudy done by the regulatory agencies and
were dso liaising between the different parties. As one interviewee Stated:

“Some of the work we are doing now, like giving basic fire safety advice,
the Fire Service or the locd authorities used to do. They just don't have
time anymore.” (TC Interview #2)

While there appears to be little communication occurring between front-line
regulatory saff, interviewees drew attention to the fact that there was frequent
tripartite communication a regiona and nationd levels, particularly over the drafting
of specific fire safety regulations and codes of practice. As one interviewee noted:

“Yeah, it workswdll. I’ ve been in this business for over 25 years and have a
redlly good rdationship with my counterparts in this industry and can spesk
my mind. We often get together whenever there is another draft to go over
like the sprinkler standards.” (TC Interview #1)

All the fire safety engineers interviewed were adamant that weak fire safety
regulations and the lenient enforcement fostered non-compliance. They
frequently mentioned that New Zealand had far weaker fire safety laws compared
with the USA and Audrdia In particular, it was frequently advocated that the fire
safety regulations should cover dl accommodation businesses irrespective of the size
of the business and that not doing so was cregting fire risks. As one interviewee
argued:

“Firgly, the cut-off point of 5 beds and less under the fire safety reg's is
open to abuse. | personaly know so many accommodation places that
officidly say that they only cater for 5 and less people when they frequently
cater for six to eight. Secondly, whether you have 5 people or 6 people, you
gill have a dangerous Situation. Thereis a huge potentid for vidtorsto cause
fires through smoking or cooking and when afire does occur the vigtors are
disorientated and may not even speak English... | believe that we should get
tougher like the US. They have dways been ahead of usin fire safety.” (TC
Interview #3)

Another interviewee stated:

“Sometimes | think that the introduction of acceptable solutions has the
potential to water down fire safety. These so-caled solutions are open to
interpretation that can therefore be ineffectud. But on the other hand,
acceptable solutions can be very useful. For example, we use disasters such
as the World Trade Centre to see what worked and what didn’t and then
apply the solutions” (TC Interview #1)



There was dso debate surrounding the effectiveness of some of the regulatory
requirements. For example, while some of the interviewees wanted to see the
compulsory ingalation of hard-wired smoke detectors and sprinkler systems for
every accommodation business irrespective of its Sze, others stated that smoke
detectors and sprinkler systems only worked if the dectricity and water supplies
were functioning and if the equipment was working. As one of the interviewees
explained:

“At the World Trade Centre the problem wasn't that there weren't sprinkler
systems, the problem was that there was no water supply. It isal very well
indggting that you have these sysems in place but at the time of the fire they
may not even be working, because they haven't been maintained or the
water supply iscut off.” (TC Interviewee #6)

Summary

It is evident that issues raised by the fire safety engineers were smilar to those
identified by other previous interviewees, for example, insufficient communication
between the various paties. However, while many of the smdl business
interviewees complained that the some of the fire safety regulations were onerous
and that small businesses should be trested more leniently, fire safety engineers
interviewees argued that fire safety regulations should be more stringent, cover al
businesses and that there should be more rigorous enforcement.

In addition, half of those interviewed from the accommodation indusiry perceived
the services offered by the mgority of fire safety consultants as expensive, poor
quaity and of little value. There were equaly as many interviewees who ated the
opposite and were reliant on professiona fire safety consultants to ensure that thelr
premises complied with al the building and fire safety regulations and codes.
However, issue of poor quality service may be overcome or at least compensated
for by way of arefund as the industry becomes more professondised and with it the
introduction of an indemnity insurance.

Territorial Local Authorities

Although the primarily focus in this research is on smal accommodation businesses,
the interviews with the building technicd advisors who administer the fire safety
building regulaions provide a crucid perspective on the issues surrounding this
topic.

The andyss of the data reveds that the enforcement of building codes and
regulations, induding fire safety, suffers from a number of inherent problems
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congstent with gpplying a “market forces’ model onto locad governments that hed
traditionally operated under a“regulatory” modd. These failuresin the New Zedand
system have enormous consequences not only for building safety but dso for fire
safety. Furthermore, the expected forma and informa contacts between the New
Zedand Fire Service and the TLA’s borne out of their shared regulatory duties, on
the whole, does not exist, thus compounding the current weaknesses.

System Failures

Currently thereis a great ded of public disstisfaction surrounding the durability and
safety of new buildings. At the heart of the public controversy is the way in which
the TLA’s have managed the adminigration and the enforcement of the building
regulations and codes. The building technica advisors interviewed argued that the
problems surrounding the building industry and in particular, the TLA’s role in these
problems, can be traced back to the reforms of the 1990s. According to the
interviewees, a the centre of these reforms was a shift in approaches from one that
emphasised a service to the public (eg. “in the public’'s interest” and “pubic good”)
and a high stlandard of competency to one that is competitive and profit driven. As
one building technical advisor stated:

“I'm tdling you it's dl about money now. Everything we do is driven by
profit. This means that qudity and competency have decreased
condgderably... It isared worry not only for rotting buildings but aso for
fire safety... There are some redl desth traps out there.”

(TLA Interview #1)

As pat of the reforms, competition was introduced by alowing independent
qudified persons (IQP's) from the private sector to assst in adminigrating the
building regulations and codes, dthough the TLA’s have the overdl responsihility for
the enforcement of the building legidation. Allowing those in the private sector to
adminigter some of the building legidation has had a number of consequences. They
are:

1. The TLA’s are more often than not unable to monitor or control the actions of
the IQP's.

2. Decisions made by the IQP s are, in the main, predicated on financid gain. That
is, unlike the public servants, those operating in the private sector are reliant on
business profits for remuneration and as such decisons are likely to be based on
economic interests rather than the “ public good” (TLA Interview #2).

3. Theinahility of the industry to regulate substandard services by certain IQP's.

The building reforms have resulted in ggnificant changes to the way building
consents are processed and fire regulation enforced. In some cases the reforms have
resulted in mgor re-gtructuring, as witnessed in three of the five TLA's. The
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interviewees stated that prior to the reforms, individuals wanting to obtain advice on
compliance with building regulaions and secure council approva for building plans
would be dedlt with by one department staffed with people who had expertise in the
building industry and its regulations. Typicdly, the building ingpectors and advisors
were dlowed more time to ensure that the building complied with the fire regulations
aswell astimeto cal for assstance from the New Zedand Fire Service s fire safety
officers (see below).

However, according to the interviewees, the current syslem with its emphasis on
competition, profit and time condraints, fails on a number of levels. The précis
below is a composite description of the process involved in obtaining a find
“warrant of fitness’ for a new building or building dterations in a number of TLA'S
throughout New Zedland and is based on the interviews with TLA staff.

Sep one: Anindividud seeking initid advice from the loca council is directed to
the advisory desk. However, in an effort by the TLA’s to keep labour costs
down, people with no practica experience or knowledge of the building industry
or the building and fire saefety regulations typicaly staff the advisory desk. Thus,
thereis a chance that such advice will beincorrect.

Sep two: After incorporating the advice from the council advisory daff, the
individua submits the building plans to the council for approvd. It is at this Sage
that the building technica advisers have a satutory duty to oversee the process
and ensure that the regulations are complied with. The plans are checked and
approva is given or sent back to the individud if further dterations are required.
Prior to the reforms, it was common practice to alow two-three weeks for the
building technica advisors to thoroughly check the plans and to involve the fire
safety officers from the New Zedand Fire Service particularly when dedling with
commercid buildings. However, in line with the private sector practices, most
TLA’s undertake to check and process the plans and give gpprova within four
working days. Mogt of the interviewees from the TLA’s complained that it is
impossible for them to thoroughly scrutinise every plan within four days and that
such a system created enormous professiona and personal conflicts. To matters
worse, while the workload of the building technica advisors (which includes
administering the liquor licensing regulations) has substantialy increased,
daffing levels have ether remained the same or declined. As one interviewee
stated:

“My manager wants me to process the plans as fast as | can which means
that | may unintentionally overlook breaches of the regulations. Now |
consder mysdf aprofessond and | take pride in what | do so this dtitude
iskilling me. It's not just about the bottom line, it’s dso about increasing our
building consents and therefore increasing the growth of our didrict... | am
condantly fighting here with my manager and with the saff, who don’t know
any better because they’re so inexperienced... Most of the professiond
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guys [building technical advisors and inspectors| that | started with 15 years
ago have gone within the last five years. They just couldn’t take the pressure
any more. Mogt of them resigned because of ill-hedth, heart attacks, high
blood pressure, depression - all stressrelated.” (TLA #1)

Sep three: Once congruction has begun, independent ingpections are carried
out & intervals to ensure that the building is being constructed according to the
plans. At this find stage mgor dterations are difficult, if not impossible, to carry
out. Therefore, there is a great dedl of pressure on the building ingpector(s) to
overlook defects that should have been picked up a an earlier sage. In
addition, most interviewees noted that dthough random inspections (*gpot-
checks’) were common practice before the reforms, such practices had ceased
as “there was no money to be made’ (TLA Interview #2).

Sep four: When congtruction has been completed, the building is to be issued
with a building “warrant of fitness’ (WOF), in which fire safety regulations are a
magor part of its criteria. Regular inspections are required to be carried out to
ensure that compliance with the building and fire safety regulations are
maintained. The Building Act makes provison for these ingpections to carried
out by an independent qudified person” (IQF's), many of whom are fire safety
enginering consultants. Mogt of those interviewed Stated thet in redity the
regulatory agencies rarely undertook these ingpections and that the onus was on
the business owner to engage an IQP. According to many interviewees, this
Stuation was open to abuse and “encouraged non-compliance on agrand scal€”’
(TLA #1).

While the above system may not be gpplied in toto in every TLA, most TLA's have
incorporated some of the dements. There was unanimous agreement by
interviewees from dl the groups that the reforms in the building industry hed
disastrous consequences for fire safety in the accommodation industry. According to
the interviewees, building industry reforms had not only complicated an dready
complex fire safety regulatory system, but had dso created potentidly lethd fire
hazards. As one interviewee stated: “There are alot of ticking time bombs out there”
(TLA #4).

Lack of Formalised Contact with the New Zealand Fire Service

As noted above, the TLA’s and the New Zedand Fire Service share regulatory
duties. Therefore, it was surprising how little forma or informa contact the two
agencies had in the course of their duties. Only one of the building technica advisors
dated that he had regular contact with the Fire Safety Officers in which he and the
Fire Safety Officers would frequently discuss fire safety matters. According to the
interviewee, it was not unusud to go to dtes together and discuss the relevant
problems (TLA Interview #2). The reason given for this lack of contact by the
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interviewees was that building technica advisors were under extreme pressure to
process building plans and had little or no time to go into any detail or to contact the
Fire Safety Officers. It must be said that the Fire Safety Officers also complained of
frequently not having enough time to contact the building technica advisors.

In summary, the building technica advisors, supported by comments from the fire
safety officers recommended the following changes to enhance fire safety in amdl
accommodation businesses:

Re-establish one regulatory authority/department staffed by experienced and
professondly traned gaff to handle al building matters.

Cregte an efficient and effective communication process, alowing correct,
sandardised information to be reported as part of the building warrant of fitness
process and to be didributed to al other relevant council department and
government agencies.

Ensure that communication at dl levels between the New Zedand Fire Service
and the TLA’s occurs regularly.

Carry out random “spot-checks’ on a regular basis and enforce fines where
beaches of the regulations have occurred.

Summary

The interviews conducted with the TLA gaff were the most disturbing undertaken in
the study and clearly show that there are systemic problems inherent in the building
indudtry that not only impinge on building safety but aso greetly affect the safety of
building's occupants in times of fire. Therefore, any preventative fire safety initiatives
will be severdly undermined if the problems with the current building legidation, its
enforcement and its administration are still present.

New Zealand Fire Service' s Fire Safety Officers

Within the New Zedand Fire Service there are gpproximately 65 fire safety officers
in which there are 22 fire safety officers in the Auckland region. The fire sdfety
officers interviewed for this sudy dedt primarily with “in-built environments’,

including commercia buildings, places of assembly of more than 100 people, such
as hospitds, and buildings in the education sector. A great dedl of their timeis spent

assigting the public with evacuation schemes and procedures as well as ensuring that

occupiers of buildings comply with the fire safety regulations prior to obtaining a
certificate of gpprova issued by the New Zealand Fire Service.

As with previous interviews with the TLA’S, most of the comments made by the fire
safety officers concerned the inadequacies of the current legidation, their increased



workload and the difficulties in enforcing fire safety regulaions in the smal busness
sector.

Legislation and Enforcement

It is not surprising that comments regarding the current legidation dicited the most
responses from the fire safety officers. The fire safety officers interviewed stated that
the key issues surrounding the fire safety legidation and its enforcement were that:

The fire safety legidation is outdated and the proposed amendments do little to
redress this problem.

The fines are insubstantial and the regulations are wesk.

The inadequate enforcement of the fire safety regulations by the TLA’s.
Enforcement and compliance advice on fire safety regulations is contradictory
and inconsgent.

There is a sysemic lack of involvement in the building process by fire safety
officers.

There was widespread concern that the fire safety legidation is outdated and that
the amendments do little or nothing to address this problem. In particular, the
interviewees argued that the amendments had the potentid to reduce the standard of
fire safety. The comments below illustrate some of these concerns:

“The fire sefety legidation was never designed to cover the type of building
designs and construction we see these days and as consequence there are a
hel of alot of unforeseen fire risks I'll give you an example; one of the
greatest fire risks is someone who is deeping on the top floor of a terrace
house. You know the type of buildings that are very popular these days.
Y ou drive your car into the garage and the lounge and kitchen is on the next
floor and the deeping quarters are on the top floor. If a fire Sarts in the
garage the open plan-gtairs act as a perfect funnel - a chimney, and the fire
will jugt race through there. If you don’'t have any prior warning system,
quite frankly you don't stand a chance. Now what happens if you are
running a home-stay or a bed and breskfast from that place? Under the
changes [to the fire safety regulations], your business is not going to be
covered by the more dringent fire safety provisons anymore. Chances are
you won't need to have hard-wired smoke darm system. It would be
interesting to get UK fire gat’s on fire safety in terrace houses to see just
how dangerous these types of buildings are.” (FSO #3)

The fire safety officer dso noted:

“We're redly concerned about the proposed changes to the fire safety
regulations because it gppears that some buildings and small businesses will
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not get the same fire safety protection as before. They have deemed that
these types of buildings and businesses are at the lowest end of the risk.
Quite frankly | don’'t agree that these buildings are low risk and | don’'t
agree that if the changes go through, this will free us up to other things...We
haven't had a substantia increase in resources for decades and yet the
number of new buildings and the new busnesses have just grown
enormoudy.” (FSO #3)

The repeated complaint amongst those interviewed in the New Zedland Fire Service
was that the fire safety legidation is weak and the penalties are insubstantial. For
example,

“We have had our legidation in place Snce 1993 but recently there has been
a lot of successful lobbying to waer down the regulations and the
enforcement. The legidation has never given us strong teeth in the firgt place
when it comes to enforcing the regulations. But over time it has got a lot
worse and the changes made have in effect extracted the few teeth we had.”
(FSO #2)

The interviewee continued:

“When we take a case, our lawyer is pretty confident that the judgement will
go in our favour. We can't just take dl breaches to court because of huge
cods and time involved. And the shocking thing is that when there is a
prosecution the fines are SO meagre that it' s the equivalent of getting dapped
over the wrist with a wet bus ticket. If the fines were increased, like they
have been in the Hedth and Safety [in Employment] Act, wdl then we
would see alot more people complying, I'm sure of that.” (FSO #2)

Interviewees often compared the fire safety legidation with the Hedth and Safety in
Employment Act, 1992. They noted that the previous hedth and safety legidation
had not only been rationdised into one Act, enforced by one agency but adso the
pendties had been increased considerably. As one of interviewees stated:

“The requirement for commercid businesses to have evacuation schemes is
aso arequirement under the Hedlth and Safety [in Employment] Act, 1992.
It is interesting that the NZ Fire Service has very wesk enforcement
provisons and the [fire safety] regulations are wesker compared to the
OSH Sarvice and the Hedth and Safety [in Employment] Act. Instead of
being the same leve of pendties as the Hedth and Safety [in Employment]
Act, the fire safety legidation has much weeker pendties. It's the OSH
Service that brings cases to court and al we can do is Sit back and wish that
we had that power when dedling with repested offenders.” (FSO #1)
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Some of the interviewees aso commented that there were problems associated with
enforcing acceptable solutions pursuant under the fire safety legidation, asillustrated
by the comments below:

Acceptable solutions sets out what you have to do in the way of fire
protection. Any commercid buildings that share a common egress and is
more than 2 sories high must have smoke darms. If however, the deeping
accommodation is on a dngle level and where the exits can directly go
outsde, like you see in motel units or backpackers then there is no
compulsion to instal smoke darms. We need to take atest case asit's a
grey areaof compliance.” (FSO#3)

Severd of the interviewees aso noted that a high level of expertise in fire safety
practice and lawv was essentid when enforcing or complying with regulations that
comprised of acceptable solutions and peformance based criteria The
interviewees, however, doubted that most people in the fidd of fire safety,
paticularly in private sector and in the TLA’s had the necessary leve of

competency.

The interviewees argued that many of the problems associated with the fire safety
legidation semmed from the regulaions being soread over severd Acts, with a
different emphasis in each Act. That is, the emphads in the Building Act and the
Building Code is on building safety and durability while the emphasis in Fire Safety
and Evacuation of Buildings Regulations is on fire safety prevention and means of
escape. As one of the interviewees explained:

“One of the grestest frustrating aspects of the job is the conflict that arises
out of trying to enforce fire safety reg’sin both the Building Act and the Fire
Safety and Evacuation of Buildings Regulations. When we ask for remedies
under the Fire Safety and Evacuation of Buildings Regulations we are
congtantly told that we cannot ask for that under the Building regulations.
We reply that we are asking for these remedies under the Fire Safety and
Evacudtion of Buildings Regulations not the Building Act.” (FSO # 2)

The fire safety officers were dso extremely disturbed about the inadequate
enforcement of the fire safety regulations by the TLA's. As with previous
interviewees, the fire safety officers were also concerned about the low leve of
enforcement and lack of knowledge of fire safety regulations amongst TLA <aff.
The comments below highlight these concerns:

“The councils are just not doing their job in terms of enforcing the legidation.
For example, there are over 300 sprinkler systems in our didtrict that don't
comply. Now, one has to ask, “What are the council doing about it?" (FSO
#4)



“The councils on the whole are just not hiring anyone with fire safety
expertise or if these guys to have expertise they are just so overloaded with
work that they can't function effectively. Things get left or overlooked. It'sa
terrible Stuation... Under the previous regime, there used to be a clerk of
the works who normdly had a handle on what was going on the
congruction site and made sure that everyone knew what they were doing.

Well, they’ ve gone and now there are huge problems in the building industry
and with fire safety. Now the planning and resources people don't talk to
the building consent people and none of them talk to us” (FSO #3)

In addition, the way in which the fire safety regulations were being enforced by the
TLA’s and the New Zedand Fire Service were contradictory and inconsistent,
thus meking it difficult for the fire safety officers to carry out ther enforcement
duties. They complained that they were congtantly fighting to reverse or change fire
safety advice given by gtaff from the TLA's or fire safety consultants to the generd
public. Interviewees gave examples where members of the public had been given
incorrect compliance advice regarding fire safety regulaions by either TLA gaff or a
fire safety consultant, only to betold later by the fire safety officer thet the advice did
not comply with the fire safety regulaions. As one interviewee sated:

“Say an individua wants to convert a building into a bed and breskfast, they
go off and seek the expertise of afire engineer. In this instance, the engineer
designs the building to the barest minimum fire safety sandards under the
Building Act. We come aong and tell the owner that in fact they need more
smoke dams or that they need a sorinkler system. Well, they turn around
and say, “No we don't, the fire safety engineer tells us we only need to do
this much under the Building Act”. A smdl minority of fire ssfety engineers
believe that we are wrong to indst that the owner needs more fire safety
protection. These fire safety engineers have adso been very successful in
lobbying the Government to make changes to the regulations that will
inevitably have a detrimenta impact of fire safety.” (FO #2)

Another interviewee added:

“Someone running a smal business is less likdy to want to pay a lot of
money for an expert who is quite likely going to tell them to spend more
money than they have. They just want something that is quick and easy and
something that is not going to cost alot of dollars. Also you will get a huge
varidion in the quaity of consultants, some are grest and some are
shocking. There are alot of so-called experts who have very little expertise
in fire safety. There is no accountability in the (fire safety consultancy)
industry.” (FSO #1)

Those interviewed stated that one of the major defects of the present legidation was
the systemic lack of involvement in the building process by fire safety officers.
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According to the interviewees, they were routindy excluded from the construction
process. As a result, any remedies required under the fire safety legidation often
occurred after the building had been constructed or the renovations had been
completed, creating unnecessary codts for the small business owner. The fire safety
officers aso dated that because they frequently required business owners to
implement remedid fire safety measures, their public image was being tarnished. As
one of the interviewees explained:

“The way the Stuation is set up now is that we only get involved when the
occupier takes possesson of the building. This meansthat if there is anything
that has been overlooked during congtruction, (and the chances are there
have been), we then have to get the occupier to somehow fix it up after the
event. Just imagine if you had spent thousands of dollars on an architect and
an engineer and neither of them told you that you had to put in a sprinkler
system or proper fire doors. Then | come aong and start pointing out dl the
defects and telling you that you have to do dl this remedid work. | can tell
you, you certainly wouldn't be happy with me... The Stuation is just crazy
that we can't be part of the process right from the beginning. We should be
there al the way through just like the building inspectors. It sure would save
alot of hasdes” (FSO #1)

In essence, ther duties as fire safety officers were becoming increasingly
complicated by the fire safety legidation thet is largely outdated and ineffective. The
fire safety officers concurred with previous interviewees in that the New Zedand fire
safety legidation required urgent reform.

Achieving Compliance in Small Accommodation Businesses

The fire safety officers interviewed noted that achieving a high level of compliance
was difficult in the smal business sector for reasons that were related to both
operating a smal business (eg lack of resources etc) and enforcing regulations in
small busness sector (eg smdl busness units scatered over a wide areq).
Nonethdess, they outlined a number of initiatives that they believed would raise the
level of compliance with fire safety regulations. Theinitiatives are:

Providing advisory services tha range from centrd information bureaux to
roaming advisory fidd saff.

Continue to develop partnerships with industry associations to raise the standard
of fire safety in smal accommodation businesses.

Provide a clear and comprehensive enforcement sirategy .

There was some debate amongst the fire safety officers as to what preventative and
enforcement role they and the New Zealand Service should play in the future. Some
argued that the New Zedland Fire Service should creste a stand-alone enforcement
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agency alowing the fire safety officers to concentrate more on providing fire safety
advice for the public. Other interviewees suggested that the New Zedand Fire
Sarvice should Hill provide fire safety advice as well as enforcing the fire safety
legidation. Nonetheless, the consensus was that the New Zedand Fire Service
should continue to provide fire safety advice for the public. In particular, the New
Zedand Fire Service should be the sole, designated fire safety information agency,
thus dleviaing the problems associated with multiple sources of information (eg
inconggtent advice). It was suggested that the New Zedland Fire Service review the
different ways of ddivering advice; for example, posting information on their web
Ste or providing on Site one-on-one advice.

In addition, interviewees throughout this study, including fire safety officers, believed
that the New Zealand Fire Service should continue to develop partnerships with
industry associations as a way of rasng the sandard of fire safety in amal
accommodation businesses. However, they were aware that not al industry
associations would be willing or able to adopt a code of practice for fire safety; as
oneinterviewee pointed out:

“Industry associaions can be very usgful if they have an gpproach that is
“what can we do to lift the standard of fire safety among our members’. But
alot of the younger industry associations started off a bit gung-ho and don't
want to know about us but as they’ ve gone on their attitude towards us and
fire safety changes for the better.” (FSO #4)

As dated, one of the ways in which the New Zedand Fire Service can raise the
level of compliance is to provide a clear and comprehensive enforcement Strategy.
The fire safety officers argued that such a drategy is essentid as it provides an
equitable commercid environment for dl busnesses. In particular, it was suggested
that minor breaches of the fire safety regulations could incur ingtant fines — artactic
that is dready employed in Queendand. It was aso suggested that certain industries
that were high risk and/or that had a high level of non-compliance should be targeted
and gross and repested offenders be prosecuted. As one interviewee explained:

“If you start targeting the real bad businesses this not only sends a message
out to al the other businesses that they better comply or ese they could end
up in court but it aso provides alevel playing field for dl the ones that do
comply. All you need to do is take a couple of these rouges to court and
you would soon see dl therest fdling inline” (FSO #4)

The fire safety officers aso redised that the success of an enforcement dtrategy is
measured by “the high rate of compliance and the low leve of infringements and not
the other way around” (FSO #1) and is underpinned by an effective legidative
framework.



Summary

It is dear that the fire safety officers play a pivotd role in fire safety in small
accommodation businesses. It is dso evident that any preventative fire safety
drategy cannot operate successfully unless the fire safety officers are involved at the
beginning of the planning stage. However, there are a number of congraining factors
that inhibit their effectiveness, such as the problematic legidation and their heavy
workload. Unless the legidation is reformed, fire safety officers will continue to be
seen by many smal business owners as the “bad guys’ rather than “professona
prevention officers’ who assst the public in fire safety matters.

SUMMARY

The findings presented in this section provide important ingghts into key fire safety
issues facing owners of small accommodeation businesses, how they practice fire
safety and why they comply or do not comply with fire safety regulations. In
particular, the findings show that there are common themes shared by all the groups
in this sudy, which are;

The dysfunctiond fire safety legidation;

Factors that inhibit or enhance compliance behaviour and fire safety practice;
and

The symbiatic relationships between each of the groups.

However, it would be mideading to assume that each of the themes stand done,
disconnected from the rest. Also the themes must be viewed across a wider
regulatory and commercial environment and at different levels of analysis —
namely, national, local and business levels. That is, the research topic of fire
safety compliance and practice in smal accommodation businessesis an equation of
amal accommodation busnesses plus industry associations and fire safety
consultants plus TLA's plus the New Zedland Fire Service.

In addition, by adopting a triangulated gpproach, it is possble to make important the
links between the various groups involved in fire safety in New Zedand. For
example, the findings show that technical and industry consultants are a conduit
between the regulatory agencies and the small accommodation businesses and that
the qudity of advice given by technicad and industry consultants varies congderably
which in turn has ramifications for fire safety in the accommodation indugtry.

Findly, there was a high levd of consensus amongs al the interviews regarding the
type of fire safety preventative measures that would ad fire safety compliance and
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practice in smal accommodation busnesses. The key preventative measures
identified in this sudy are: nationd and locad government rdief for smal businesses
compliance cogts, the avalability of qudity information and the establishment of a
“one-stop-shop” for the compliance needs for smal businesses. There was adso
generd agreement that industry associations and expert technicd and business
consultants can play a sgnificant role in asssting smal accommodation businesses
with fire safety compliance and practice.



7. DISCUSSION

While the results section provides crucid ingghts into te main fire ssfety issues
facing the owners in smal accommodation businesses, a degper andysis of the data
is required. In particular, a number of key themes have emerged from the results
section — each theme representing alist of issues identified by the interviewees. The
key themes to be discussed in this section are;

Characteristics of the small accommodation business sector
Regulatory behaviour in the small accommodation business sector
Regulatory framework and its enforcement agencies

I nterrel ationships between the various groups.

The themes are so more useful to organise the data into conceptuaised models. It
is envisaged that such models will provide the regulatory agencies and policy makers
with a sat of matrices that combine fire safety with the functions of managing a small
accommodation business with fire safety practices and the compliance behaviour of
the business owner.

The Char acteristics of the Small Accommodation Business Sector

The findings support the literature in thet fire safety compliance and practice in the
small accommodation business sector is a complex set of interrelated factors which
in turn can influence the behaviour and actions of the owner. The findings dso
reved that the characteridics of a smdl accommodation business as well as the
compliance behaviour of its owner are key influentia factorsin fire safety.

However, articulating and understanding the complexities that surround fire safety in
the smal business sector is problematic and frequently raises more questions than
answers. For example, do the numerous studies on fire safety in large hotel/motel
complexestdl us anything about fire safety in small accommodation businesses? The
tentative answer is probably “no” because the typicad smal accommodation business
ismore likely to operate out of converted domestic dwelling, which is subgantialy
different from acommercid building.

In addition, studies on busnesses in the accommodation industry focus dmost
entirely on the type of accommodetion offered, rather than the characteristics of
the business. As dated earlier, accommodation businesses can be classfied by
either type of accommodation provided (bed and breskfast, motel etc.) and/or the
qudity of accommodation offered, ranging from basic one star accommodetion to
five gar luxury accommodeation. However, in terms of the findings of this study, it
may be more useful to look: 1) the type of the smdl business and 2) managing a
gmdl busness
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Whileit is acknowledged that the following ideal types of businesses require more
refinement, they do provide an dternaive perspective of small accommodation
businesses in the context of fire safety regulations (refer page 31). The categories
are asfollows:

“Best practice’” accommodation businesses. these businesses range from
luxury to budget accommodation. In these businesses, the emphass is on
quality and high standards and safety is paramount in these establishments. The
owners drive for pesk performance and the reputation of the businessis critical
for its survivd. Typicdly, the owner derives ther primary income from the
accommodation busness. In addition, the owner will have had industry
experience and training and will utilizse outsde expertise. The business will be
registered with an industry association and/or be part of alarger organisationa
sructure, such as the Youth Hostel Association. Membership of such industry
associaions and organisations will be reliant on the adherence of high standards
set down by such organisations.

“Minimum practice” accommodation businesses: Busnesses in this category
will typicadly be offering standard or budget accommodation. In this type of
business, profits will be margind and/or fluctuate. The emphasis here is “doing
just enough to get by”. As aresult, the owner will tend to comply with only the
legd minimum reguirements and there will be little investment in the maintenance
or improvements of the premises. Fire safety will not be a high priority and only
the minimal fire safety measures will be implemented. Although the owner may
have industry experience, he/she may have poor management skills.

“Worst practice” accommodation businesses: Although there is anecdotd
evidence that businesses in this category make up a Szeable portion of the
accommodation sector, they tend to operate a the margins of the industry.
Typicaly, the owner operates on a micro bass and the business offers only a
subsstence living. As result, the owner will be reluctant to spend any money on
the business and safety is not a priority. In these businesses, costs of compliance
outweighs the chance of being prosecuted and therefore, implementing fire
safety regulations will be minima or non-existent.

Wha is missing from these categories is any mention of the size and age of the
business. Previous studies and policies have aso focused on the Sze and age of a
small business as indicators of good leves of fire safety practice and compliance —
this appears to be misplaced. Instead, the focus should be on such factors as the
owner’s commitment to fire safety and access and the level of resources, such as
finance and time.

There are aso other factors that have not been included in the categories, as they
dill require further investigation. They are asfollows:
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1. Itisdill undear how the high demise rates of smdl busnessestieinto the failures
infire safety practice and compliance.

2. The rdaionship between the leve of fire safety compliance and practice and the
business ownership configuration (that is, husband and wife ownership, sole
made or femae proprietor, family busness, busness patnerships €c.) is
ambiguous. Since most owners interviewed were husband and wife teams, it
may be worthwhile to investigate this further.

3. It is undear wha role, if any, women play in achieving and mantaning
compliance with fire safety regulations. Previous research shows that women in
business partnerships with men are more likely to indst on compliance with
safety laws compared with their male counterparts (refer to Mayhew, 1999,
Lamm, 2000).

4. Although dmost 5 per cent of the small accommodation business interviewees
were new migrants, little is known about the problems this cohort faces when
garting a new accommodation business or complying with fire safety regulations.

Not only are the characterigtics of the smal accommodation business important
when discussing fire safety in this sector, but it is dso argued that it is impossble to
separate fire safety from the other samdl business functions, such as finance and
planning etc. It is evident from the findings that solutions and srategies gpplied to fire
safety in the smal business sector are meaningless unless consderation is given to dl
aspects of managing a small business.

Anaysis of the data clearly shows that there are dso fundamental commercid issues
that plague the smdl accommodation business sector and influence the way fire
safety is practised and the level of compliance. Because smal accommodation
businesses are more susceptible to a fluctuating economic environment than larger
accommodation businesses, they typicaly function on a “just-intime’ basis in dl
aress including fire safety. Also the owner’s compliance behaviour and fire safety
practices may vary consderably as aresult of sngle or multiple changes. Therefore,
small business problems are associated with: access to resources, atainment of
relevant industry and business skills and experience; decisons concerning the
expangon of the business, and the fluctuations of the market. These problems and
factors cannot be ignored by legidators, fire safety regulators or policy makers—or,
for that matter, researchers.

Regulatory Behaviour in the Small Accommodation Business Sector

Although it is possble to identify the busness factors that influence fire safety,
ultimately it is how the individua owner responds or behaves that determines the
dandard of fire safety in the smal accommodation business. The leve of response
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by the owner to the range of critical factors outlined in this research establishes
patterns of fire safety practice and compliance. That is, by setting out response
criteriait is possble to: 1) present ided types of behaviour and 2) construct models
of compliance and practice and thus predict the compliance outcomes and the
gandard of hedlth and safety practices within asmall business.

Based on the findings it is possible to adept the ided types of non-compliant and
compliant behaviour of smal business owners begun by Kagan and Scholz (1984);
Scholz (1984); Scholz and Gray (1990). Typicdly, a compliant small
accommodation business owner will have rdevat indudry traning and
experience, in which fire safety practices are an integrd part of hisher management
expertise. The owner is competent at managing the business and is aware of current
regulations as well as having sufficient resources to maintain a safe environment. The
owner is encouraged by stakeholders, such as industry associations, to improve and
maintain a safe environment and to ingtall fire safety measures and practices,

In addition, fire safety is given the same high priority as other aspects of the business

and the owner’ s vaues are in accordance with the tenets of the fire regulations. The

daff are dso activey involved in fire ssfety matters. The owner will aso have a
positive rdaionship with the regulatory agencies and its staff and will have no

hestation in usng non-government advisors for fire safety metters.

A non-compliant small accommodation business owner, on the other hand, can
be described as having little or no relevant training and experience in the
accommodation industry. The owner will be a negligent manager and will be
unaware of or ignore the regulations pertaining to his or her business. The owner will
lack resources and the business will be under-capitalised. As a result, fire safety
measures, such as the ingalation of smoke detectors and sprinkler systems, will be
ather partidly implemented or not & all.

It is likely that the owner will experience pressure to adopt non-compliant and poor
fire safety practices as a result of other competitors adopting a non-compliant
gpproach. The safety of the guests will be overlooked or discounted in favour of
business profits. Furthermore, the owner’s vaues will be incongruous with the tenets
of New Zedand' s fire safety laws. The owner will have anegative view and ahogtile
relationship with the regulatory agencies. Also, it is unlikdy that a non-compliant
owner will use non-government advisors for fire safety metters.

However, within the broad ided types of non-compliance and compliance
behaviour, it is necessary to congtruct more detailed reasons for non-compliance
with fire sefety regulations. They are:

Economic;
Dissdent; and
Incompetence.
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Non-compliance for economic reasons is motivated entirely by profit seeking to the
detriment of fire safety. If the probability of being caught is smal and the anticipated
fineisnegligible, it is dmog certain that the fire safety regulaions will be disobeyed.
Under the current building regulatory sructure, enforcement is aso motivated by
profit, thus perpetuating this behaviour.

On the other hand, non-compliance based on an expressve (rather than
ingrumentd) dissidence againg the fire safety regulaions or enforcement actions
occurs when the laws or their enforcement are perceived to be illegitimate or
unreasonable. The owner in this instance will adopt a drategy of sdective non-
compliance when regulations impose unreasonable burdens and/or fire safety
enforcement agents treat them arbitrarily.

Incompetence, however, occurs when the small business owner is ether unaware of
the fire safety regulations or is unable to understand his or her obligations or
implement the lega requirements. Typicaly, the smal accommodation business
owner will have sarted the business as an adjunct to their other employment and/or
income activities or to supplement their pension.

In contrast to the existing descriptions of non-compliant behaviour there are
compliant behaviours that can be arranged around the following three headings.

Socid responghility;
Strict conformity; and
Professondism.

Compliance based primarily on social responsibility is one that favours an equd
mix of safety and profit concerns. A small accommodation busness owner that
takes such an gpproach is mindful of the effects that his or her business may have on
the immediate and wider ‘stakeholders or community. Being socialy respongble
involves the notions of charity and stewardship whereby the welfare of the present
and future guests and the industry as a whole is not jeopardised. The well-being of
the client is as important as the well-being of the business, since oneis rdiant on the
other.

Investing in fire safety is seen as inveding in the company’s future. The owner
implements short, medium and long term fire safety preventative systems that
correspond to smilar syslems within the busness and industry, such as those
ensuring quaity and occupationd hedth and safety. Thistypicaly requires the owner
to cdl upon the ad of the officers from the regulatory agencies and other outside
technical consultants. The busness's reputation and its survivad are reiant on
compliance with the fire safety law.

Compliance that is based on strict conformity with the fire safety legidation rests
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on the belief that fire safety standards can only be achieved and maintained if rules
are implemented and obeyed. The twin concerns, namely that the law is designed to
protect the people from fire-rdlated injury or death and that lgpses in compliance
could result in prosecution or worse a fatdity, motivates the owner to digest the
rules and regulations pertaining to his or her smal accommodation business.

There is a sense that being law-abiding creates a better business environment and
provides a ‘leve-playing field' in which businesses must operate. Strict compliance
with fire safety regulations necesstates adjusting, codifying and implementing fire
safety measures.

In order for this compliance dtrategy to work, the owner is reiant on the guest’s
acceptance of and obedience to the fire safety rules that underpin the fire safety
regulations. The owner seeks compliance advice, particulaly from outsde
consultants when the law becomes difficult to interpret and implement.

The compliance approach based on professionalism is one that extols competency
and intdlect. The owner’s expertise governs how he or she operates the business
and how he or she gpplies fire safety regulations. For the small accommodation
business owner, owning a successful business goes hand-and-in-hand with being
proficient in how the business is run, being knowledgeable about the various
regulations and having the ability to implement them.

Typicdly, the owner will be a member of industry associations that govern the
gandards within the accommodation industry as well as providing their members
with fire safety codes of practice. The owner will dso call upon technica consultants
and the fire safety regulatory agencies to assst him or her, from time to time, with
fire safety compliance problems.

Although each of the above descriptive traits have been set out separatdy, it is
probable that an individud could disdlay a mixture of both compliant and non-
compliant traits, sometimes at different times or even smultaneoudy. For example, a
person may portray both dissdent and professondism traits when managing the
business, dedling with the fire safety or building regulations.

However, it is more likely that when faced with decisons regarding fire safety
compliance, the owner will display one particular trait more than the others. More
importantly, compliant and non-compliant traits must be been seen in conjunction
with other small business functions, as seen in figures 2 and 3.

By integrating smdl busness management, fire safety practices and regulatory
practices and the different types of compliant and non-compliant behaviour, a more
complete picture of fire safety in the small accommodation business sector can be
achieved. Moreover, by developing the above taxonomies, the descriptive data of
fire safety practice and compliance is eevated to a more theoretica levdl.
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Figure 1: Taxonomy of non-compliant behaviour

Economic Owner

Dissident Owner

I ncompetent Owner

Management | Generates profitsby | Operates Lacks relevant

Practices any means autonomoudy training and
experience

Fire Safety Provides minimal Isself-relianceand | Lacks knowledge of

Practices investment wants non- fire safety

interference
Compliance | Wedthisrdianton | Non-compliance Non-compliance
Practices non-compliance based on arebellious | based on ignorance

disregard for the law

of regulatory duties

Figure 2. Taxonomy of compliant behaviour

Socially Conforming Owner | Professional Owner
Responsible Owner
Management | Applies charitable Adherenceto High leve of
Practices and stewardship regulationsisahigh | relevant training and
principles priority experience
Fire Safety Investsin fire safety | Stipulates that fire High leve of
Practices safety rules are to be | knowledge of fire
followed safety
Compliance | Company’s Compliance based on | Compliance based on
Practices reputation and its conforming with the | knowledge of
surviva are reliant fire safety regulatory duties
on compliance with | regulations

the fire safety
regulations

Conceptudly, the taxonomies define patterns of individua responses to fire safety
that are not wholly gstatic but reflect both individua circumstances and wider socid,
politicd and economic condderations. There is dso a normative aspect that
underpins the taxonomies in that they provide a set of rules for fire safety practice
and compliance that have an gpplication in the enforcement of fire safety regulations
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and sandards. However, theory relating to fire safety in the smal accommodation
business sector isin itsinfancy and requires further refinement.

Regulatory Framework and its Enforcement Agencies

The third theme of this study is the impact of the iegulatory framework and its
enforcement agencies. Questions that dicited the most forthright responses from the
gmdl busness interviewees were: the role of the government agencies, the delivery
of government policies and services and how these impact on the smal business
Sector.

As noted, the fire safety regulations and in particular, those pertaining to the
accommodation industry, are to be found across various Acts and enforced by a
number of authorities. As a result, enforcement and compliance has become unduly
complex and unwiddy. The consequences of this Situation are;

Incompetible government policies

Incons stent gpplication and enforcement of the regulations by different agencies
A lack of integration of the regulations and their enforcement agencies

Public confuson, and

A low rate of compliance.

However, these issues are not confined to fire safety regulations but are part of the
wider problems with the building legidation and its enforcement. There was a grest
ded of frudtration expressed by dmog al the participants over the ill-conceived
reforms in the building industry, which have adso had a detrimental impact on fire
safety in the accommodation industry. The reoccurring complaint in this sudy and
others was that smal business owners fdt disempowered from the regulatory
decison-making process. There was adso widespread dissatisfaction over the lack
of consultation by regulatory agencies a both local and nationa levels.

The negative responses by the interviewees regarding the regulatory framework and
its enforcement agencies can be condensed into four main points:

1. Confusion over which agency to ask: The smal accommodation busness
owner is frequently confused about which regulatory agency to contact for
assstance with a particular fire safety problem.

2. Inconvenience of making inquiries: Normally the busness owner will contact
a regulatory agency either by telephone or by travelling to the nearest office. In
doing 0, the business owner runs the risk of not being available for cusomers.
In addition, convenient times for a smal business owner to make inquires are
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frequently outsde norma working hours. Therefore, customer inquiry systems,
such as Internet or 24-hour telephone answering services are more suitable for
the smdl busnesses

3. Quality of information: One of the most contentious issues in this sudy was
the lack of qudity of information. Those operding in the accommodation
industry require consstent and accurate information given by either regulatory
agencies or business advisors. In particular, smal accommodation business
owners require industry- and workplace-specific advice.

4. Obtaining non-judgemental, free advice: There was a genuine concern
among the busness owners interviewed that if they contacted a regulatory
agency over a compliance matter, they aso ran the risk of being prosecuted by
the agency. There was an overwhelming desire by those working in the small
accommodation business sector to have easy access to free, non-judgemental
compliance advice specificdly for the smal business sector. The common
request from small business owners was to have a “one-stop-shop” for dl
business compliance advice.

However, regulating the smal business sector presents certain problems for the fire
safety regulatory agencies. The heterogeneous nature of the smal accommodation
business sector requires more effort and resources to achieve compliance than in
medium-sized and large businesses. One can understand, therefore, why the New
Zedand Fire Service has developed strategies that encourage a closer relationship
between themsalves and the small accommodation business sector as a way of
amdiorating some of these problems.

Thereis, of course, an inherent relationship between the regulatory agencies and the
smal accommodation business sector as fire safety officers and building inspectors
interact directly with the public in the course of their job and have subgtantid
discretion in the execution of their work. Classic enforcement tools used by
regulatory ingpectors range from prosecution to education, advice and persuasion.
Achieving regulatory compliance is more often than not contingent upon informa
negotiation between the regulatory inspector and the employer rather than having
punitive laws enforced in a formaissd manner. However, this autonomy is
accompanied by the dilemma of working at the sharp end of resource dlocation, in a
dtuation where demand far exceeds supply and where fewer small accommodation
businesses are being inspected.

Wha makes the findings concerning the regulatory framework and its enforcement
agencies interesting is that dthough the New Zedand fire-rdated fatdity and injury
rates are comparable to those in other smilar countries, their regulatory responses
have been different. The inference here is tha the nature of the politicd and
regulatory environment (i.e. unitarist versus plurdist), the type of law (i.e. non-
interventionist versus interventionist), the level of industry involvement, and the ability
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of the enforcement agents to carry out their duties provide a powerful backdrop to
individua compliance behaviour.

In paticular, the type of fire safety law has had an enormous impact on the
compliance levels of the smal accommodation busnesses. International researchers
argue that legidation, such asthe New Zedand fire safety legidation, that is made up
of numerous Acts, underpinned by a sdlf-regulatory approach and enforced by
multiple agencies is the worst possible combination (Brooks, 1988; Lamm, 1989;
Gun, 1992; Woolfson, 1995; Gunningham, and Johnstone, 1998; Bohle and
Quinlan, 2000).

Given the overwheming empirical evidence, it is argued that the current fire safety
legidation be reviewed with the intention of rationdisng the legidation by creating
one Act, administered by one enforcement authority, covering all buildings.
The new law should set out broad fire safety standards, with more detaled
building/industry specific requirements contained in the gppending regulations. More
importantly, there should be only one regulatory agency with sufficient resources to
enforce the regulations effectively.

The same empirical evidence aso shows that the gpplication of a sdf-regulatory
approach is a disastrous enforcement dsrategy (Brooks, 1988; Gun, 1992
Woolfson, 1995; Gunningham, and Johnstone, 1998; Bohle and Quinlan, 2000).
Sdf-regulation requires fewer ingpectors as the onus is entirdly on the business
owner to ensure that they have crested a safe environment. The question is: “Will the
owner know how or what is required to achieve compliance with fire safety
regulations and will self-regulation actudly encourage or even increase compliance
with the fire safety regulations?’ The point is nicdly made by Brooks:

“But knowing that one has such an obligation (under the legidation) is one
thing. Knowing how to comply is quite another.” (1988:353).

SHf-regulation is dependant on the notion of voluntary compliance by the business
owner. This is paticularly so when complying with codes of practice. Studies in
both New Zedand and Ausdtradia have shown that voluntary compliance by owners,
particularly those of smdl organisations, has been low (Toombs, 1988; Lamm,
1992). An example of this was the introduction of the New Zedand Voluntary
Code of Practice for Health and Safety Representatives and Health and Safety
Committees (1987). Studies showed that, on average, less than 20 percent of firms
surveyed adopted the code on a voluntary basis and only a small proportion of
those firms were prepared to indtitute al the provisions under the code (Moir, 1989;
Mullen, 1990; Lamm, 1989, 1992).

To summarise, one of the mogt critica factors to influence fire safety compliance and
practice amongst the smal accommodation business sector is the problematic
regulatory framework and its enforcement agencies. The findings expose a number
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of key issues that the New Zedand Fire Service and the TLA’s will need to
address.

I nterr elationships Between the Various Groups

The fourth theme of this dudy is that the rdationship between the smadl
accommodation business sector and the regulatory agencies is a key factor in fire
safety compliance and practice. However, the suggestion that there is a Smple
binary relationship between the smal accommodation business sector and the
regulatory agencies does not portray the true Stuation. As noted previoudy, there
are two primary regulatory agencies, proxy ingpectors (or independent qudified
consultants), accommodation business owners, technica consultants and industry
associdions providing advice to the business community. This complicated
arrangement is not only a sgnificant factor in fire safety compliance and practice, but
it is aso dogged by anumber of problems.

Firg, the dynamics of these interrdaionships will inevitably create tensions, which
are gpparent in findings. It is important, therefore, to recognise that each of the
groups will often have different interests. That is, the smal busness owner will
want regulaions that do not detrimentally impact on their business, the New Zedand
Fire Service will require compliance with regulations that will reduce the levd of fire-
related injuries and fatdities, the TLA’s will require compliance with the building
codes and fire safety consultants desire an environment which will sustain and grow
their busness. Although it is difficult to accommodate these different interests
without compromising fire safety, formd tripartite structures, such as those that have
evolved in employment relations, can be used to alleviate some of the tensons.

Second, the very nature of the fire safety legislation fosters contradictions in the

way it is interpreted, administered, enforced and applied. Each of the various

players (New Zedand Fire Service, the TLA's, consultants and the smal business
owners) hold differing perspectives and therefore will gpply different solutions to fire
sfety problems. Each of the players have different reasons for being involved,

different gods, different ‘stakes in the outcomes, and importantly, different forms of

and access to resources. To a fire safety officer, a sprinkler system represents a
solution to a fire safety problem; to an owner, the sprinkler system is the problem

(eg cog, time consumption). What to the owner is a cost and inconvenience is a
matter of persona protection to the vigiting guest.

Third, in spite of the tensons between the different parties, the notion of being
partners in a common endeavour is a powerful discourse within fire safety. At a
certain leve important synergies emerge out of fundamentally divergent interests and
as such there are sgnificant implications for preventative fire sefety strategies.
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Also, because of the disperse nature of the fire safety regulations, there is a necessity
to create and sustain complex partnerships around particular fire safety issues. Even
with different agendas, the various partners can find common ground on which to
gtand, such as implementing smoke detectors in homes, or railsing awareness of fire
safety amongst fam and home hosts. However, it only takes one change in the
operating environment of one or more of the ‘partners (e.g. downsizing of the New
Zedand Fire Service or introducing 1QP's) and the benefits of participation can
evgporate. The bass for collaboration is dso condantly changing, making it difficult
to sugtain afire safety program that is driven by a objectives externd to the interests

of the voluntary participants.

Fourth, so much of the available energy hasto be put into creating and sustaining the
collaboration between the different groups and between individuas within each of
the groups. The ability of each of the partiesto communicate effectively with each
other and ther own members will rest on forma and informa communication
structures and networks. Communication is dependent upon careful, time-consuming
crafting of ‘trust’ between the regulatory agencies, fire safety consultants and small
business owners and as we have seen, it can be easily undermined by a generd
culture that is characterised by a lack of communication, aggression, frustration and
migtrust. Nonetheless, there is an overwhelming desire by nearly al the interviewees
to ingtigate and devel ope communication between the different parties.

The interrdationships outlined in this study, therefore, can be seen as complex
networks that are not necessary harmonious. While such conflicts experienced by
the groups are not unusud, the Stuation is made more complicated by the
fragmentation experienced between and within the different groups and the
problematic fire safety legidation. As noted, the accommodation sector is made up
of separate groups and sub-groups each with its own voice. The regulatory agencies
aso have diametricaly opposing approaches — the New Zedand Fire Service 4ill
operates as a public sector department while many of the TLA's activities are more
inline with private sector practices. Findly, the lack of resources, particularly the
lack of time, experienced by dl the parties not only inhibits compliance; it dso
inhibits effective and regular communication.

Summary

The focus in this section has been on what actually takes place when applying
fire safety regulations in small accommodation businesses. Thet is, articulating
the unique management and fire safety practices and eventua compliance of those
operating a smal accommodation business. There has dso been a deliberate attempt
to place fire safety in the context of a wider commercid framework while at the
same time recognising the subjective reactions of individuas. In doing so it has been
possble to identify the types of smal accommodation businesses and the
compliance behaviour of their owners.



The invedtigation of enforcement and compliance behaviour is dso the study of
interpretation — interpretation of the regulations by the small business owners, the
regulatory agencies, the fire safety officers and the fire safety consultants. Although
the act of interpretation is inherently inconsstent, the Stuation is further complicated
by the inadequate fire safety legidation and the lack of dialogue and frequent tenson
between and within each of the various groups.
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8. CONCLUSIONSAND RECOMMENDATIONS

The fundamenta research quedtion driving this sudy is “What are the key fire
safety issues facing the ownersmanagers in small accommodation
businesses?” The evidence in study shows that most of the issues sem from the
inadequacies of the fire safety legislation and the inconsistencies in regulatory
enforcement and administration. These wesknesses arise from a complex
legidative system in which fire safety regulaions can be found in severd Acts and
enforced primarily by two agencies - each with different approaches. The type of
legidation — namely the use of acceptable solutions, performance-based criteria and
s f-regulation, further complicates the enforcement of the fire safety legidation (refer
to Cramer and White, 1997). Thistype of legidation not only requires a high degree
of competency by the regulatory agents but aso requires condgency in its
application and the ddlivery of public information. In addition, the use of acceptable
solutions and performance-based criteria is predicated on self-regulation — an
enforcement strategy that has been discredited by empirical research.

Moreover, as the findings clearly show, these wesknesses in the legidation have
resulted in extra cogts for owners of smal accommodation businesses and have
crested a great ded of frustration and animosty towards the regulatory agencies.
The breskdown in the relationship between those operating a smal business in the
accommodation industry and the regulatory agencies has the potentia to diminish the
level of compliance aswell asresult in fire-rdated injures and fatalities.

The purposes of this study have aso been to document the key factors that influence
compliance and non-compliance in smal accommodation businesses, relationship
between the mgor stakeholders as well as their roles. It is dso the intention of this
dudy to provide a comprehensive picture of fire safety in smal accommodation
businesses in the tourist sector that can be applied to small businesses in other
sectors. Thus, based on the findings it is possible to draw a number of conclusons.

The firgt concluson is that fire safety compliance and practice in the smdl business
sector does not take place in a vacuum. Fire safety is more than just the

regulaions governing smoke detectors and evacuation plans. it is an integra part of
operating a smal accommodation business. Variables such as the type of business,

access to resources, the relationship with the regulatory agencies and other small

business advisers, etc. are recognised as having an influence on the processes and

outcomes of fire safety practice and compliance. Solutions and theories applied to
fire safety in the small business sector are meaningless unless they incorporate a
network of multiple factors Therefore, when trying to research or implement

enforcement or prevention strategies in the small business sector, it is more useful to
include externa advisors, such as industry organisations, to achieve the desired
outcome.

82



The second concluson is that there is not one factor that influences fire safety
compliance and practice in the smal accommodation business sector, but a range of
different factors that vary over time and rotate in their level of priority. Fire safety
and practice in small accommodation businesses can be interpreted and explained
by applying a conceptud framework that links the legidation and the regulatory
enforcement with the smadl busness management and fire safety practices and
compliance. Excellence in fire safety practice and compliance in a smdl busness is
reliant on excellence in management. Idedly, there should be equilibrium between
excelence in management and fire safety compliance and practices as a lacuna in
one area has a compounding effect on the other. Conversdy, poor management
skillswill often coincide with poor fire safety practice and non-compliant behaviour.

The third conclusion is that fire safety compliance and practice in the smdl business
accommodation sector is not static. At a macro level, events both overseas and in
New Zedand have impacted on the country’s tourist numbers both negatively and
positively. There have dso been dramétic shifts in the economy and legidation during
the last decade. New Zedanders have witnessed regulatory reforms concerning
building and fire safety in which the legidation has shifted from one thet was primarily
prescriptive to one that relies more on the sdf-management of regulations and
codes. As pat of these reforms, TLA enforcement has changed from a public
sector modd to a private sector moddl with an emphasis on profit driven objectives
and “farmed-out” enforcement. Reforms to the building legidation have not only
impacted on the qudity of building design and congtruction, but dso have enormous
implications for fire sefety in generd.

At the leve of the smal accommodation business, operations are conducted within a
fluctuating tourist market, which typicaly sees owners of smadl businesses function
on a“just-in-time’ basisin dl areas, from the provison of guest bedsto ingdling fire
safety measures. Smal accommodation businesses are much more sengtive to
changes in the locd, nationd and globd markets than are large, multi-nationa
companies. These fluctuations have not only had a direct impact on business profits
and subsequent effects on fire safety compliance and practice, but have aso created
ambiguities regarding the type of evacuation regulation to be implemented (i.e
providing less than 5 guest beds requires an evacuation procedure; providing more
than 5 guest beds requires an evacuation scheme). In addition, the smal business
owner’s vigon of the world is that they operate on an uneven playing fied, with
financid and regulatory indtitutions constructed on alarge business paradigm.

Furthermore, this sudy shows that implementing fire safety enforcement or
preventative strategies in the small accommodation business sector would be better
served by adopting a broad, more non-traditionalist approach to achieve the desired
outcome. For example, using industry and business associations to disseminae
information. Also, when conducting research in the smal business sector, it is more
useful to adopt data collection methods, such as face-to-face interviews, that will
elicit a good response rate and rich, contextual data compared to conventiona
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methods, such as survey questionnaires. Findly, given that the smal business sector
comprises a substantia part of the business population, it is no longer acceptable for
legidators and fire safety researchers to treat this sector the same as the large
business sector — or worse, to ignoreit.

Recommendations
Based on the findings in this study, the following recommendations are proposed:

It is recommended that the legislation covering fire safety be urgently reformed
S0 that it is conggtent with other safety legidation in terms of the dructure (one
act enforced by one authority covering dl buildings) as wel as powers of
enforcement, such as the level of fines. It is advocated that the New Zedand
Fire Service be the sole agency responsible for enforcing fire safety regulations
and promoting fire safety practices. It is aso recommended that areas of
confusion in the legidation should be diminated where possible, for example the
confusion between an evacuation scheme and an evacuation procedure.

It is recommended that the New Zedland Fire Service give priority to raising the
level of fire safety awareness and the leve of fire safety compliance amongst the
small business community. It is adso recommended that extra resources be
targeted for this purpose. In addition, it is recommended that the New Zedland
Fire Service continue to have forma and informa communications with the small
business sector and continue to develop partnerships with industry associations
representing smal businesses. The New Zedand Fire Service should dso
continue their srategy of advisng and enforcing fire safety regulations through
sector-specific and industry-based information. The dissemination of information
could take various forms % regular Ste vists and the use of intermediaries to
distribute audio-visud and written materia, etc. The research shows that such a
drategy will result in an increase in the level of long-term compliance, improve
fire safety sandards and promote a more congtructive relationship with the small
business sector.

It is recommended that when creating fire safety regulatory policy and
enforcement Strategies, such as fire safety standards audits, consderation should
be given to the different types of small businesses and the factors affecting
small business sector. It is stressed that these factors cannot be looked at in
isolation nor should they be treated as congtant.
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Appendix 1

Fire Safety Enterprise Questionnaire.

Dear Respondent,

We are aresear ch team from the University of Auckland endeavouring to identify issues
surrounding fire safety compliance and practice. We would be most grateful if you would
take a few minutes of your time to complete this questionnaire and email/post it back to
us at NZFSresearch@auckland.ac.nz. Please use a “v” to indicate your answer. If you
have any queries, please do not hesitate to contact the project leader, Dr F. Lamm by
either return email or on 3737-599, extension 87201.

Thank you

Section 1. Background Information

What is your position/designation?

What type of business do you operate or manage? For example, bed and breakfast,
homestay, backpacker hostel, motel, hotel, etc.

Section 2. Business oper ation.

1. How long have you been operating this business?

Less than one year Oneto three years
Threeto five years More than five years

2. Have you owned another small accommodation business prior to this one?
Yes No

3. Intota, how many years experience do you have in the smal accommodation

industry?
Less than one year Oneto five years
Fiveto ten years More than ten years

4. Do you have any formd qudificationsthat are directly related to the smal
accommodation?
Yes No



Section 3: Occupancy rate and services offered

1. How many beds do you have?
Lessthan five beds Five to ten beds
Eleven to twenty beds Twenty to thirty beds
Thirty one to fifty beds More than fifty beds

2. How many rooms do you have?
L ess then five rooms Five to ten rooms
Eleven to twenty rooms More than twenty rooms

3. Do any of your rooms have any of the following?

Yes—dl Y es-some No-none

Tealcoffee making facilities
Full kitchen facilities

4. Do you provide shared kitchen facilities?
Yes No

Section 3: Employees

1. How many full time staff do you employ? (Full time = working more than 30 hours per

week)
None Oneor two Threeto five More than five

2. How many part time or casud staff do you employ?
None Oneor two Threeto five More then five
Section 4: Legal Obligations.
1. What are the laws or regulations that most affect you and your business?
1. Which ones are the mogt difficult to understand and to dedl with?

2. Wha impact have they had on your business?



3. Areyou aware of your responghilities under the Fire Service Act 1975 (section 21A) and
The Fire Safety and Evacuation of Building Regulations 1992?
Yes| am very aware Yes| am somewhat avare  No-lI am not aware

5. Areyou required under the Fire Safety and Evacuation of Building Regulations 1992, to
have an evacuation procedure?
Yes No — please go to question 7

6. Which of the following requirements does your building(s) comply with? (Please mark
with an “x).

We have a procedure for the safe, expeditious and efficient evacuation of occupants
from each building on our premises.
This evacuation information is reedily avalable to al occupants of the buildings.
Informetion about fire exit routesis readily available.
Information about fire darmsis readily available.
Where gppropriate, information about firefighting equipment is reedily available.
Notices are fixed in appropriate places to identify the evacuation procedure and fire
exit routes.
The owner of the building ensures escape routes are kept clear of obstacles at dl
times.
Smoke and fire control doors are not kept open by any method other than hold-
open devices that comply with the New Zealand Building Code.
Exit doors are not locked or block.
Stairwells and passageways, which are designed for means of escape from fire, are
not used for storage or where refuge can build up.

7. Are you required under the Fire Safety and Evacuation of Building Regulations 1992, to
have an evacuation scheme?
Yes No - please go to question 9

8. At which stage of the evacuation scheme processis your business?
The New Zedland Fire Service has approved our evacuation scheme.
We must meet requirements requested by the New Zedland Fire Service
following their ingpection and trid evacuation at our premises.
We have lodged our draft evacuation scheme and are awaiting inspection by the
New Zedland Fire Service.
We are in the process of preparing our draft evacuation scheme application.
We have not begun this process.

0. Are you familiar with the Memorandum of Understanding between the NZ Fire Sarvice
and the Association Farm and Home Hosts?
Yes—| havereadit  Yes—I haveheard of it No- | have not heard of it



10. If you are aware of the Memorandum of Understanding between the NZ Fire Service
and the Association Farm and Home Hosts Are you farm or home host business?
Yes No

Section 5: Fire Safety

1. Do you have guest rule rated to any of the following?
Yes No
Smoking indde buildings, specificaly deeping areas
Use of candles
Use of open flames (e.g.: fire places)
Use of heating (eg.: gas, eectric, oil column heaters)
Use of dcohol on the premises
Use of drugs on the premises

2. Irrespective of your legal requirements, you have any form of smoke detection system?
Yes No — please go to question 4

3. Which of the following smoke detector systems do you use on your premises?
- Battery operated smoke detectors
Interconnected battery operated smoke detectors
An interconnected smoke detector system connected to 240 volt power supply
A sprinkler system

4, Have you ever experienced an incident of fire when working in the smal
accommodation industry?
Yes No

5. Have you ever used any of the following as a source of information about fire safety?
New Zedand Fire Service
A privae fire safety consultant
Loca or regiona body council
Industry Association
Occupationa Safety and Hedlth Service
Department of Labour
Y our accountant
Public information services (eg.: Bizinfo, Citizens Advise Bureau)



6. Inyour view, what would help you to:
a) provide better fire safety measures.

b) understand the regulations pertaining to fire safety and
C) assg you to meet your legd obligationsto fire safety?

7. Please fed free to add any other comments:

If you would like usto send you a copy of the executive summary, pleaseindicate by
an“x".

Thank you for participating.





