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Foreword

For Oxfam America and all the individuals concerned with publishing this
book, a steady impetus has been to disseminate the knowledge that should
but oo often does not, accompany efforts to provide development and
disaster assistance. o _ _

This book is encyclopedic in its ideas, recommendations, and questions
yet to be answered. It should humble every voluntary and government
agency that presumes to give effective disaster assistance, because it
indicates the degree of expertise, organizational mqenuny, and above all,
sensitivity to Third-World needs and cultures that is essential for truly
constructive disaster assistance. _

Throughout its thirteen-year history, Oxfam America has been
atte_mptln? to understand hoiv an agency like ours, pnmaan?/ dedicated to
aiding self-reliant development, should and can respond effectively to the
all-too-frequent disasters in areas where we work o

Disaster m|t|Eat|on and preparecness should be the main objectives,
obviously, and Fred Cuny makes clear that disasters are largely preventable,
even. when natural catastrophes are beyond human control or even
prediction. Beyond this, a major contribution of the book is to sagmflcantly
advance understanding of the interactions between disasters and” poverty,
between disaster recovery needs and ongoing development needs; and
between the relief and development assistance”strategies and programs of
aid organizations. o _

Poor peaple are the most frequent victims of disasters. Cuny shows why
the _E)oor are especially vulnerable to natural and political Catastrophes.
Similarly, disasters may further entrench or exacerbate poverty; or, seen
from another perspective, interrupt or reverse the progress of poor people
in achieving self-reliant development.
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viii Disasters and Development

On the other hand, a disaster may open a society to development
ossibilities. Some have contended that the Managua €arthquake disaster

El972) contributed to the downfall of the Nicaraguan dictator Somoza.

uny explores several notions of how a disaster, for all its destructiveness,
presaéles possibilities for development. o _

Aid agencies should read this book closely for its implications for relief
and development assistance stretegies and programs. One striking theme is
that disaster relief ought not t0 be seen & an isolated intervention
unrelated to the affected souet)(’s ?rospects for long-term recovery and
development. This implies at Teast two questions. ‘Are specialized aid
_org_amzatlons, which provide relief exclusively, inherently unaware of or
indifferent to the development processes at work in the disaster-affected
community? It is well documented that food relief organizations inundated
Guatemala with unneeded food aid after the earthquake in 1976. Develop-
ment-minded agencies, on the other hand, heard the Guatemalan villagers
say that their priorities were: shovels to recover food from collapsed
household dgranarles; funds to build larger granaries for the o_ncommg
Par\éest;l_afn protection of local grain markets against a glut of importe
ood relief.

The parallel question is whether or not development agencies will have
the expertise and outlook that will permit them to respond effectively to
development processes that may be interrupted, temporarily blocked, or
even shattered by disaster. Development agencies, in their understandable
concern that relief may breed or perpetuate dependencies, can easily move
to the opposite extreme of ignoring disaster situations that requiré relief.
Worse, they may close their minds to understanding the interactions
between disaster recovery and development processes. ,

_ Encouraging local self-help works at the relief stage at the same time that
it Is a bridge to the rehabilitation and development stages for a completely
shattered society. Both relief and development assistance should he
predicated upon respect for the recuperative and self-help inclinations of
pe%ple affected by a disaster. _

xfam America welcomes this book’s elahoration of the reasons why
respect for local cultures and realities, and for the Potennal of working
partnerships with local peoPIe, s not onI%/ desirable but necessary for
effective disaster assistance. It elucidates the forces within disaster situations
and organizational dynamics that repeatedly drive aid organizations into
costly errors of omission and commission. ‘Aid organizations persistently
yield to the pressures of crisis, time constraints, funding sources, and
management imperatives in providing the wrong kind of assistance, In the
wrong way at the wrong time. After the last Guatemalan earthquake, one
respected International aid organization, by its own admission, launched an
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ina prolprl_ate housebuilding program for the homeless. The houses were
culturally incompatible with"local” preferences, very susceptible to environ-
mental ravages, and too expensive to be maintained by poor campesinos.
Incredibly, many houses went unoccupied. Other organizations, working
with campesinos and their organizations, developed more appropriate house
repair and replacement options, featur!n[q adaptations of traditional houses,
locally affordable and available materials, and trammg progirams for area
builders. Even this advanced approach produced mixed results from which
we should leamn. _ _

Yet Cuny never goes off on flights of fancy. His book moves much
beyond the platitudes about the blunders or heroics of aid organizations to
clarify first principles for action and to prompt us as designers and
administrators of disaster assistance to be more reflective and critical of
what we are doing. Indeed, one major finding is that aid organizations tend
not to learn from their experience because ofthe lack of a retlective attitude,
memory loss due to staff turnover, and a general absence of training
prwrams to encourage learning within and between aid organizations.

orking together “in the housing construction education project of
Programa” Kuchuba'l, a disaster response to the Guatemalan earthquake,
Oxfam America and Intertect decided the experience was full of possibili-
ties for learning by local and international aid agencies. What began as a
casestudy of Pro?rama Kuchuba’l (Chapter 10) evolved into this more
ambitious and ecfectic book. o

Oxfam America leamed much from the collaboration in Programa
Kuchuba'l with Guatemala communlt?/ leaders, World Neighbors and the
British Oxfam, and Intertect, the Dallas consulting firm that Fred Cuny
heads. We sustained and appreciated continual dialogue with Fred over
several years, in which he was diverted from this publication project by
con_sultlng or operational roles in yet new disasters, as in the Caribbean,
India, and Kampuchea. We thank especially the Wolohan Family and the
Tinker Foundation who, seeing the promise of this book, underwrote the
early stages of the project and waited so patiently for the results.

JOSEPH SHORT
Executive Director
Oxfam America
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Introduction

Disasters hurt people. They injure and kill. They cause emotional stress and
trauma. They destroy homes and businesses, ‘cause economic hardships
and spell financial ruin for many. And the people hit worst are the poor. A
natural disaster can happen anywhere, but for a combination of reasons—
political as well as geographic—most large-scale disasters occur in_the
region between the Tropic of Cancer and"the Tropic of Capricorn. This
region encompasses most of the poorer developing nations, which we call
the Third World. _ _

For the survivors of a natural disaster, a second disaster may also be
looming, for the very aid that is intended to help them recover may be
provided in such a way that it actually impedes recovery, causes further
8con(t)m|c hardship, and renders the society less able to cope with the next

Isaster.

This book is about disaster response and the way in which relief agencies
and other organizations provide aid and assistance in the developmg
countries. The book focuses on international disaster assistance, the ai
provided by the industrialized nations throug_h myriad international orga-
nizations, both governmental and private, which the public calls the inter-
national relief system. _

International aid is hlgh% visible, yet it represents only a small part of the
total recovery picture, both in terms of resources and the actions taking
Place within the affected society. The reader should remember that even in
he most intensive international response, outside aid will probably not
amount to more than 30-40 percent of the total expenditures for diSaster
recovery. _ _

The International response has added importance, however, for it sets
the tone and often defines the scope and methods used by the affected
countries themselves in dealing with the disaster. Unfortundtely, many of

3



4 Disasters and Development

the techniques developed by the_industrialized nations foi dealing with
disasters in their own societies are inappropriate for use in the Third World.
Many of the fundamental assumptions are wrong, and many of the actions
are_counterproductive and actually delay recovery. _

For dyear_s, disasters_ have been freated as separate events, and relief has
tended to ignore the implications of disasters for the social and economic
development of a society. The most hasic issues in disasters are their impact
on the poor and the links between poverty and vulnerability to a disaster.
(Ironically, high vuInerablllt% is often a direct result of people’s desire for
modernity. Those most capable of coping with disaster are those who live in
the least Sophisticated but most self-reliant societies, while those who have
begun to seek a change in their social and economic status are least
equipped to deal with calamm(.) _ .

Nevertheless, the fundamental themes of this book are that it is the poor
who suffer most in disasters, that they are vulnerable in a more complete
sense hecause they are poor, and that we must address the question of how
to reduce povertyand place disaster response in the context of development
ifwe hope to reduce suffering and to make a true contribution to recovery.

The international agencies have an opportunity to do this, for they have
the interest, the technology, and valuable resources to contribute. For this
reason, the developing countries look to the more developed nations for
leadership. To be effective, however, we must re-examine_our underlyin
assumptions about disasters and how people react, about aid and the role |
plays In disaster recovery (and, by implication, development itself), and
about the nature of thie organizations that have been established to

respond. .o . -

1phe %on Is divided into three parts. The first is an examination of
natural disasters and what happens in a society affected by such an event.
The second focuses on disaster response, especially by international af];en-
cies. The impact of response on the affected sociefy is explored, as well as
the structure and workings of the system that has évolved to respond, and
the actual manner in which assistance is delivered. The final part of the
book answers in practical terms the issues raised in the previous parts, It
explores ways in which response can be improved through proper planning
both before and after disasters. _

The primary focus is on two types of events: earthquakes and hurricanes.
This is because they are the most traumatic. Annually _theY kill the most
people, thus they draw the most attention from the agencies that resgond 0
disasters. They also Prowde agood platform for exploring disasters because

tdhey affect more sectors ofa society and an economy thanany other types of
isaster.
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. To a lesser extent, droughts and famines are discussed. These are of
rising concern, not only because of their contribution to world hunger, but
also Decause both the scope and severity of droughts can be expected to
increase, and the effects ofa large-scale famine can have a major impact on
food supplies and economic systems far beKond the actual borders of the
shortage. The study of drought and famine_has not received the same level
of interest and research as the more dramatic disasters, and the focus of this
hook regrettably reflects this. But while the effects of drought, the needs of
the victims, and the response patterns are different, it is important to
remember that concerns about the vulnerability of the poor, the Ion?-term
impact of the response, and the necessity of approaching disasters from a
development context remain the same. _

Throughout the book, four disasters are mentioned freguently: the
Managua, N|caraﬁua earthquake of 1972; the Andhra Pradesh, “India
cyclone of 1977; the Guatemalan earthquake of 1976; and the drought and
famine of the Sahel region of Africa in the early 1970s. The Managuan
earthquake demonstrates the impact of a disaster on a large capital m%, and
Andhra Pradesh cyclone that on a rural agricultural region. The Guate-
malan earthquake Shows the impact on virtdally an entire’country, and the
Sahel drought and famine illustrate what can hapﬁ_en to an entire regimn. It
should be evident after reading the book that while the areas affected are
different, the lessons are the same. , o

In our examination of disaster response, we will explore in detail the
nature of disaster assistance and consider several important questions. Is
the emphasis on rapid response desirable? Is res&oonse focusing on the most
important needs? Do the relief approaches used and the goods commonly
supplied meet the needs of the victims or those of the donors? Are we
gonc$nt9ratmg our response during the most appropriate phase of the

Isaster’

Our review of the relief agencies should also stimulate some questions.
Are these organizations the most appropriate vehicles for disaster assis-
tance? If disasters are such an important part of the development equation,
why does,the system rely so heavily on untrained staffand volunteers? Wh
is it so difficult to improve the performance of the relief agencies? And,
most important, what are appropriate roles for reliefand for development
groups? L : .

The most common approach to providing disaster assistance is th_rou?h
formal programs. A pro?ram is the focal point where all the ideas, ideals,
and resources are translated into action. Yet programs, the process by which
they are formulated, and the ,techr_n(iues by which they are managed are
little understood. Agencies give little training to their staff on ‘project
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;%Ia_nnmg or management, and few programs are thoroughly evaluated.
his book explores the usual process of program planning and some
reasons why programs often_ fall short of their goals. _

To provide the reader with a working example of how a program is
developed and executed, some of the problems typically encountered, and
a look at the consequences and long-term impact, we will examine
Pro%rama,Kuchuba’I, conducted by OXFAM UK., OXFAM America, and
World nghbors,. Programa Kuchuba'l was established in the Guatemalan
highlands Tollowing the earthquake in 1976. It was primarily a housmg
reconstruction program, although several other post-disaster projects an
activities were conducted by the program staff, This particular program was
chosen for several reasons. It was one of the Iar%est and longest programs
conducted in Guatemala. It trained peoRIe to build earthguake-resistant
housing using local materials and technology, rather than providing
housing outright, a unique approach at that time. The program was rather
sophisticated, using ideas, training materials, and approaches that were not
common at that time. Many of thése were copied by ther ortt;amzatmn_s in
Guatemala, and many of the iceas and materials are 1‘|nd_|ngI heir way into
reconstruction programs in other parts of the world. Finally, | was con-
sultant to the project and am familiar with most of the details in its planning
and operation, as well as many of the shortcomings that developed,

Onl]y a few of the approaches used by Programa Kuchuba’l were, in fact,
new. The material subsidy schemes, for example, have been used many
times .in the past. But the way in which elements of the program were
combined showed a good deal of sophistication. Although many of the
ideas and approaches once considered unique have found expression
elsewhere and have been improved upon, Programa Kuchubal is still by
most standards a good program. For this reason, it provides a positive
exam?Ie for examining operational programs and illustrates how, with a
little forethought, concern for the Iorag-term impact, and the use of an
essentially developmental approach, disaster response can have a sub-
stantial impact on asouetx. _ _

Throughout this book, housing programs are emphasized. The damage
to and destruction of housing in cataclysmic disasters are the s_m?Ie highest
cause_of death and injury and result in the greatest economic Toss 0 the
poor in terms of propérty. Housing also illustrates how many of the related
development issues come into focus when a disaster strikes. For example,
|and tenure, urbanization, and Apb skills are all related to housing and must
be taken into account in both disaster response and development. And the
housing sector is complex, praviding a good viewpoint from which to
examine agency response to various needs;
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_To. a large extent, this book explores disaster response without con-
sidering the political context. In reality, just as disasters and development
cannot be separated, neither can disaster resfr])_onse be divorced from
politics. Unfortunately, few governments in the Third World are democratic
and many regimes Rerpetuate underdevelopment because it su Ports the
needs of an oligarchy or other ﬁrlvneged class. Thus manY of the. ideas
presented here are ariathema to these grou?s. For them, control of disaster
relief is another way of m_amtam_m? the status guo, and a paternalistic dole
of relief goods from foreigners is the preferred method of aid, for it is in
keeping with the dictatorial system. o _ _

Some disaster specialists argue that any examination of disasters, in the
context of development automatically becomes political, that reducing the
vulnerability of the poor is a,development question, and that such ques-
tions must e answered politically. | agree. But this should not deter us
from examining disasters individually. For a society to develop, many
obstacles must be overcome, and it is important that each be examined
thoroughly in its own right. In_this way, basic problems can be identified
and alternatives reviewed. This is important in the field of disasters, for even
ifall players have the best of intentions, current practice complicates—not
complements—development.

A word should be said about two terms used in this book: victims and
intervention. The term victims has man% negative connotations. It provokes
images of helplessness, of people who must be taken care of. For this
reason, ma[% agencies have used substitutes such as heneficiaries or
recipients. Thesé do not adequately describe all the people affected
however, and may not a_ccurateIY depict the actions taking place gas we shall
see, not all people beneflt%. The Term survivors could be used, but technically
it applies only to those who have escaped a Ilfe-threatemn(I] situation. Thus,
rather than create a new buzzword, the author has chosen to go with vigtims.
Victims, however, are not helpless. They are capable of making intelligent
choices and when special allowances are'made $o that victims can cope with
Pe_rsonal losses, they can participate eﬁectlvel¥ in all post-disaster activities.
tis hoped that the reader will come to undlerstand that in disaster response,
the term victim should be coterminous with part|C|Fr]Jant. _ _
Intervention is the most important term used in this book. It is used in the
medical sense of actln(r]_m order to bring,about a change in the course of
events. The purpose of intervention is to"improve the circumstances of the
disaster victim. Any disaster response initiated from outside the affected
community is a form of intervention, and the failure to treat it as such is one
of the underlying causes of many of the problems reliefagencies encounter.
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As in medicine, intervention here too can have positive results, and it is our
intention to show that successful intervention can play an important part in
the development process.

The term “OXFAM” as used in this book denotes hoth OXFAM UK. and
XFAM America.)
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Disasters and Development

Until recentl%_the connection between disasters and development was not
recoqmzed. isasters were not seen as, providing an opportunity to aid
development, and development organizations often tried to avoid be-
coming involved. But some unsetding facts began to emerge. Countries on
the road to development, experiencing a disaster, suddenlz lost momen-
tum. Resources became scarce, and development programs had to compete
with reconstruction plans for available funds. o
At first it was assumed that the answer was more relief aid from the
industrialized countries, and annually the appropriations grew. Yet material
losses and numbers of people affected continued to increase. Perhaps the
answer was to speed the response, to devote more resources, or to expand
the international delivery System. But these measures and others were
apprlled, few with meaningful results. Why?_ . o _
_The basic problem was the conceptual failure by aid organizations to link
disasters to development. The concept of a disaster as a separate event
requiring a rapid response of medical and material aid was not entirely
accurate and led to efforts that were not only very ineffective, but in many
cases counterproductive. The relief agenmes tended to view disasters Solely
as emergencies, This meant that the Dest way to respond was by prowdmﬁ
emergency medical assistance, basic goods (gspecially personal articles suc
as clothes'and blankets), and temporar}/ emergency Shelter, usuaIIY tents,
Emergency aid, collectively called *reljef,” was distributed free, as a form of
charity. Even if this were totally effective in meetlné; emer en_cr needs, and
could’be provided at an appropriate time, such aid would still not address
the roots of the problem: poverty and underdevelopment. o
More than any other human évent, a disaster traum_at|caII¥ brings into
focus all the basic problems in a souetY. It reduces all issues to their most
fundamental level and strips away all the ancillary issues that obscure or

1
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confuse the fundamental questions that must be faced. Critical decisions,
previously unaddressed, can no longer be ignored, and choices must be

made.

Disasters hlghllght the inherent weaknesses in a society and often force a
reaPpralsaI of goals. When it became evident in Guatemala_that the
earthquake had- affected the poorer sectors (especially the Indian com-
munities) to a far greater extent than the middle- and upper-class families,
everyone recognized the portent this held for the future of the country. For
the first time, peoPIe who had been unconcerned about poverty or even
unaware of the extent of poverty in Guatemala were brought face-to-face
with the reality, Many of the middle-class youth and students who volun-
teered to help’in rural communities were api)al_led by what they saw, and
new organizations sprang up to work not only in reconstruction, but also
toward more fundamental changes in the society. Existing organizations
also received a boost from this new awareness and many were able to
expand the sco%e and range of their programs to serve more people directly
8 a result of the earthquake. There can be no doubt that the increased
awareness of poverty and ﬁreate_r level of i)artlupanon led many Guate-
malans to become politically active. It is clear that the old order will be
forced to change as a result. _ _
~ Disaster-indiiced changes occur because disasters create a climate where-
in changes in society are more acceptable. While not all peaple, least of all
the governments, experience a desire for change, pressures from victims
often evolve into demands for fundamental changes—demands that may
cover not only charages in the society, but also changes in the form of the
environment, " including land and hgusing. _ _

_Governments usually expand their role and rangie_ of services follqwmﬁ
disasters. Once a %ove_rnment has entered areas, it is unlikely that it wi
withdraw. Once established there, it must continue to provide a high level
of services or face criticism from the community.

The changes that can occur are many and varied. Researchers have noted
that chani;es in building styles, methods, and materials can often be traced
to a disaster event such as an earthquake or hurricane. Shifts or migrations
of peaple from one area to another can result in changes in urbanization or
rural I|vm% trends. Land invasions foIIowm(11 earthquakes have affected the
makeup 0 perlﬂheral settlements around large cities and have, in many
cases, affected the pattern of land ownership and tenure, not only in the
immediate area of the invasion but also in Surrounding communities. In
Wars or dro_u%hts, when large numbers of peo?_le are forced to migrate, the
place a%t\llvmc tthey stop in-order to receive relief supplies often becomes a
new settlement,



Disasters and Development 13

. The loss of economic opportunity or the need to find alternate sources of
income have often caused small-scale migrations of skilled workers from
rural areas into the cities. Following the Guatemalan earthquake, Iargﬂe
numbers of skilled masons and carpenters left the rural areas to go fo
Guatemala City to find work in order to obtain the cang_taI needed to repair
or rebuild their homes. Once they became established in the city, however,
few returned (Bates 1980). _

The very face of the land may be altered by a disaster. Droughts have led
to famines, famines to migrations; and when' the people ceased to farm the
areas theg left behind, _creeﬁlng deserts swallowed the arable land and made
it untenable. But positive changes have also been recorded. Better cropping
patterns have often followed _rou?hts. Reforestation efforts and better use
of contours for hillside aPnc_uI ure have often followed rain-induced
|andslides. Where contour planting has been introduced, economic benefits
have often followed. _ _

For the society, disasters often bring changes in the structure of com-
m_uth leadership. New organizations may be born out of necessity to deal
with the disaster and remain to continue” the work of bringing economic
change to the community. New leaders often emerge, sometimes to replace
leaders felled by the diSaster, but more often to Teplace those who have
proved ineffective or unable to cope with the aftermath of a disaster.

We have the technology to prevent much of the destruction that now
follows most natural hazards. But to do this requires development: stronger
housing, better agriculture, a more diversified economy, and more
responsive. governments, To see this, one need only compare disaster
response in" an industrialized country with response in a developing
country. An industrialized country is Detter able to absorb a disaster. In
contrast to many developing countries, where the economy revolves around
one or two _majqr_enterﬁnses, the economies of the industrialized countries
are more diversified, thus spreading any losses that occur.

THE SCOPE OF THE PROBLEM

In order to comprehend the magnitude of the potential for disaster,
particularly as it relates to the Third World, it is first necessary to
understand the nature of a disaster and to place it in a geographic context.

To restate a central point, a disaster should be defined on the basis of its
human consequences, not on the phenomenon that caused it. An earth-
quake, for example, is simply an event in nature, and even a very strong one
IS not a disaster unless it causes injury or destroys property. Thus an
earthquake occurring in an uninhabited area (as do Scores of tremors each
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month) is only of scientific interest and is not considered a disaster. While
natural phenomena such as earth(iuakes, hurricanes, and excessive rains
can occur worldwide, their potential for widespread disaster is more a
function of the ability of communities to cope with these events—in terms
of their social and economic systems as well as their physical structures—
than of the phenomena themsglves. _

When a natural event does affect a human settlement, the result may still
not be a major disaster. Consider the earthquake that struck San Fernando,
California, in 1971, The quake registered 6.4 on the Richter Scale, Yet San
Fernando, with a population of over seven million, suffered only minor
damage and fifty-eight deaths (Denevi 1977). Two years later, an earthquake
of a magnitude of 6.2 struck Managua, Nicaragua, and reduced the center
of the city to rubble, killing an estimated six thousand people. What was the
difference between the two locations that caused such a disparity and made
one an “earthquake,” while the other was a “disaster”? To oversimplify, the
answer is the different level of development in the two cities.

Are disasters in the Third World on the increase? The answer is both yes
and no. The average number of natural events occurring each year has not
changed: there are no more hurricanes and earthquakes toda% than there
were in Ipast years. What has changed is the maPmtud_e (cleaths, damage,
costs)t of each disaster and the increased attention given to developing
countries.

The increase in disaster potential is one result of the cycle of poverty
common to developing countries. The roots of poverty, which are also the
predominant roots of vulnerability, are the increased marginalization of the
PunIatmn caused by the high birthrate and the lack of resources (or the
ailure of governments to allocate resources) to meet the basic human needs
of an expanding population. At the center of the resource issue are the
parallel problems of land and economic opportunity. As the population
Increases, land in both rural and urban areas becomes more scarce and
those seekln% new land for farming or housing are forced to accept
marginal lands. These offer less productivity and a smaller measure of
physical or economic safety. Such trends” result in both rapid and
unchecked urbanization and” massive deforestation of mountainous and
jungle reqlons that occurs as small farmers push into less tenable areas for
farming. Tn addition to the political failure of governments to develop new
economic systems and to reallocate resources (gspemally land) to benefit the
nation as awhole, there is a inappropriate attempt to use high technology to
instantly “modernize” the society. This has two contradictory results:
higher Unemployment and rising expectations. y _

0 understand how these tendencies affect vulnerability, let us examine
the case of rapid urbanization. As the cities and towns expand, the land that
Is serviced by utilities and that is safe for development is in high demand for
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both housmg and industry; thus the_price rises. Low-income families in
search of land for housing must settle in areas of low value, These lands may
be the slopes of steep hillsides or ravines, or may lie along the banks of
flood-prone rivers. Worldwide, millions of familiés live in Squalid shanty
towns constantly under the threat of landslides or flooding, Nor are the
houses safe. In part, this is due to the fact that the housing styles with which
they are familiar are often inappropriate because of the change in soils,
unava|lab|l|tY of materials, or the demands of an urban environment.

Consider the case of Peru. Many of the squatter settlements in the rapidly
expanding coastal cities have been built by families moving down from the
mountainous regions where adobe houses are pogular. Adobe housing in
Peru is not particularly safe in any case. Along the coast, where Soils are
much sandier, the adobes are much weaker. This, added to the loose,
uncompacted ground the houses are built on, almost guarantees that they
will fail dur_mrq a strong tremor. In some instances, peoPIe attempt to build
with materialS such as brick or concrete block, but without adequate
engineering input, these houses are not safe either. _ _

ecognlzmg\ overty as the primary root of vulnerability and disaster in

the Third World is the first step toward developln? an understanding of the
need for change in current disaster response practices. For if the magnituce of
disasters is an outgrowth of underdevelopment and poverty, how can we expect to reduce
the impact withfood, blankets, and tents, the traditional forms of assistance?

THE INTERNATIONAL POLITICAL CONTEXT

While actual vulnerability is on the increase, so too is Western awareness of
the Third World and itS problems. For the industrialized nations, Latin
America, Africa, and Asia 3|mPIy were not a part of geopolitical conscious-
ness prior to the 1960s when the colonial period (and, in the case of Latin
America, the neocolonial period) began to draw fo a close. Scores of new
nations joined the United Nations and received media coverage. Former
colonies suddenly became both potential markets and suppliers.and (from
the “big powers™ -P-O'”t of view) potential allies, or enemies in the
international competition for influence. This competition took _man_}é forms,
most notably in aid to help the countries “develop™ into societies like those
that provided the aid. A whole new corps of foreign aid organizations was
born; and, to ?rowde trained staff, the colleqes_, Universities, and private
foundations offered trammg and research facilities.

A new generation of leaders emerged in the Third World. Many were
eloquent spokesmen for a reappraisal of the world’s economic systems and
of how to meet the needs of the developing countries, Others were forceful
advocates of massive aid to redress the économic imbalance created by
centuries of colonialism. They were, however, mistaken in thinking that aid
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is the_only answer. As the countries and their leaders demanded more
attention, “the news services began to_establish regional and even local
bureaus. Aided by the rapid advances in communications technology, the
media of the indistrial world were soon filled with news of events in the
Congo, Nigeria, Bangladesh, and India. = _
ith thiS new awareness and the realization that these countries were
votes to be vied for, disasters in these areas have taken on new interest.
Governments of industrialized nations feel honor-bound to respond with a
demonstration of concern as well as a show of resources. This IS not to say
that humanitarian concerns do not transcend the political issues, for along
with the increased awareness of the Rhght of the developing countries has
come a genuine interest in helping them with their problems. Yet political
Interests are always present and thus a factor in the increased outpouring of
aid following disasters. . N
(All this means that within the last twenty years, our recognition of
disasters in the Third World has been heightened at the same time that the
extent of the disasters has increased. If récent experience is any guide, we
can expect this interest to remain high. o
It is possible to protect against some natural hazards througih engineering
and the use of planning techniques. Stronger houses are built according to
bm_lde standards and codes, and land use planning aims to keep
residential areas from bemgi situated in hazardous zones. In the d_evelopmg
countries, scarce funds allow few elaborate engmeermg projects, an
widespread poverty means that most peoE)I_e live in weak Duildings, many
located on vulnerable sites, along flood plains or hazardous ravings. |
In the emer en(g/ period immediately after a disaster, the response in
both developed and developing countries is very much the same; it includes
search and rescue, evacuation of the injured, and restoration of utilities, But
in the developed countries, ?overnmental responsibilities and the available
infrastructure_are very different. When Indiana was struck by major
flooqu in 1982, for example, the local m%y and county governments were
the focal point of all emergency activities. They were supported by the state
and later by the federal government. The larger cities, many{ of which had
their own emergency preparedness offices, were able to call upon a wide
variety of resources to meet emergency needs. After the floods subsided,
more than 100 different governmental agencies set up offices to help the
flood victimg, Few new programs had to be established, as mast of the
assistance offered came through existing programs whose e|I(_1IbI|Ity re-
quirements were simply broadened to permit the victims to apply for and
receive priority handling. _ _
Since few cities or provinces in the developln? countries can mount the
same level of response, the national government takes operational respon-
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sibility. But neither do the national governments have a highly diversified
range of social and economic pro%rams_to expand for the victims, Even if
theY did, few amon? the poor could qualify. The magnitude of the response
is also different, as the example of emergéncy shelter shows. In the United
States, the government has stockpiled Iarge numbers of mobile homes at
strategic ites near areas where disasters often occur. When a disaster strikes
these mobile homes are towed to the disaster site to provide houses until
people can rebuild their homes, The trailers are often surplus or out-of-dlate
mobile homes. But even so, the total expenditure for each shelter alone
averages approximately $5,500.1In a developed society people rarely build
their own houses, and’ housing reconstruction may take many months or
even as long as one year, justifying a large outlay for emergency shelter.

In the developing countries, most em_ergency shelter needs are met by
the victims themselves. The survivors quickly assemble materials from the
rubble and build an interim shelter. Later, when, they have more time and
[eSUrces, theP/ rebuild a permanent house using a combination of in-
digenous and focally available commercial materials. Ifemergency shelter is
Prowded by the government or by relief agencies, it normally Consists of
ents or building materials. The average exloendnure per family for emer-
gency shelter is approximately sixty-five dollars. _

From this example we can See that both the combined level of assistance
provided internally and the ability to provide that level are internally much

reater in the richer nations, We can also see that while the need is the same
?shelter), the response required to meet the need is very different,

In_long-term ‘reconstruction, there are also major differences. In the
developing countries, there are few governmental programs to heIP poor
families to_absorb economic losses and rebuild. Thus the part Toreign
reconstruction assistance plays can be very important in disaster recovery.
In the developed countries, most of the reconstruction burden on indivi-
dual families 1s handled through a “safety net” of insurance and public and
private assistance programs. _

In the less developed countries, there are few insurance programs
available for the poor and the existing economic infrastructure can rarely
take the burden of increased demand generated by a disaster. The disaster
victims must work doubly hard to replace losses. In fact, for many disaster
victims, the greatest loss 1s not in #)roperty but in opportunity, imposing a
substantial handicap on a family for many \k;ears tocome.

Why has disaster response in'the Third"World developed as it has? And
why are relief agencies now reassessing the basic approaches? Most of the

L Figures from the Federal Emergency Management Agency. All figures expressed in this
book are in 1980 U.S. dollars unless otherwise specified.
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approaches and techniques used in relief operations today were developed
to help European refugees and d|splaced_Persons after World War 11. Not
only were many people homeless, but millions had been moved far from
their homes. Lar?e camps were established to ﬁrowde temporary assistance
until Ipeople could be relocated or until their homes and jobs had been re-
established. Due to the transitory nature of the refu?_ees and because of the
disruptions in local markets, chaos in the transportation systems, and many
basic shorta[qes, the relief efforts relied heavily on temporary measures and
goods supplied from outside the affected region. Food, blankets, tents, and
clothing were all needed and were useful to the, refugees. Because the relief
agencies operated in close cooperation with military occupation authorities,
the approaches were often regimented and relied heavily on military-style
planning and logistics for implementation. _

The relief agencies played a vital role. Generally they were designated to
handle the people-to-people activities and emergency and short-term
needs. Governments, in the meantime, concentrated on long-term recovery
and reconstruction. Spurred on by the Marshall Plan, the”Allied govern-
ments poured millions of dollars into the reconstruction of European
businesses, jobs, and housing. With few exceptions, the reliefagencies were
not involved in the long-term activities,.

In the late 1940s, the reliefagencies operating in Europe began to expand
their services into the trouble spots of the Third World; India, Palestine,
and Korea required the agencies’ help in dealing with refugees. The
agenmes continued to use the techniques that they had used in Europe and
adapt them to needs in the developing countries. _ ,

eginning in the 19505, the agencies began to expand into relief after
natural disasters, especially in newly independent countries. In many cases
the withdrawal of the colonial powers was so rapid that many of the new
countries did not have the (Ilovernment_agenmesJ nor the infrastructure or
resources, to deal with disasters. The relief agencies helped fill this need. In
many cases they played a role that foreq? governments, especially the
former colonial powers, could not undertake:” direct operational support,
Thus new patterns of involvement were established as well as several new
relationships between governments and the private agencies. First, the relief
agencies began to expand their scope of activities into longer-term recovem{
operations. Second, nongovernmental agencies (NGOs) became the foca
point for relief activities from outside an affected country. They could move
much_more quickly than could governmental and mtergiovernmental
organizations and Could often go where governments could not. Most
importandy, the relief agencies came to be Seen as the operational experts,
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and many Third World f(%o_\/ernments attempted to adopt the techniques
used by the agencies as their own pattern of response. ,

The problem was that the response pattern used by the relief agencies for
natural disasters was virtually the same as that developed for use with
refugfees. There are many differences between war and refugee relief, and
reliet and recovery needs after a natural disaster. RefugeeS do not have
access to normal markets or economic systems, while in a natural disaster
the victims do, and stimulation of the market system is an important factor
in recovery. Refugees are often situated in camps located far from their
homes. Survivors of a natural disaster have a need to stay on site and should
be moved only ifa life-threatening situation still exists. The delivery of aid
to refugees can be highly centralized and relies primarily on logistics, In the
aftermath, of a natural disaster, delivery systems must be decentralized to
take the aid directly to the victims’ community. Aid for refugees emphasizes
relief, while aid after natural disasters should emphasize recovery. Aid to
refugees is %enerally considered nonrecoverable, while aid in a natural
disaster can be provided in such a_waY that the resources are an investment
not only in recovery but also in long-term development, In refugee
operations, the emphiasis is on logistics and material aid, while in natural
disasters, a much more sophisticated operational capability is required and
many sectors must be addressed. _ _ _

Most of the agencies operating at that time were oriented toward relief
and charity. Development concems were emerging, but few agencies had
yet seen a broader role for the voluntary agency. The favored relief
approaches still relied mostly on short-term Staffand volunteers. Because of
high staff turnover, little accumulated wisdom was incorporated into the
basic response pattern of the agencies.

As new agencies were formed to meet development needs, and new
relationships between private and government algenues were established, a
system of sorts began 1o evolve. To reduce overlap, a number of measures
were taken to improve coordination among the agencies. The new “de-
velopment” agencies be%an to become involved, and the role of NGOs ina
disaster began to expand further. _ _

The firstmajor test of the newly emerging system was the series of events
that led to the establishment of Bangladesh in 1971, In November 1970, a
strong cyclone had propelled a massive storm surge many kilometers
inlanQl in East Pakistan. This precipitated not only a large relief operation,
but also a series of political events that led to a civil war in the spring of
1971, Many of the agencies that had been providing relief to. the storm-
affected area soon found themselves trying to cope with millions of war
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refugees fleeing to India, as well as millions more dlsglaced )ersons insice
the country who were unable to flee. At the end of 1971, India entered the
civil war and helped to establish the new country of Bangladesh. At the end
of the war, the relief agencies were needed to help rebuild the country,
devastated by both war and natural disaster. S

Many of the People who worked in the Bangladesh reljef activities had
also worked in the Nigerian Civil War that had"ended only a year earlier.
Nigeria was an example of a logistics operation at its maximum and in
many ways represented the zenith of the old approach. Many of the workers
in Biafra'had, however, come to question the effectiveness of this approach
in a Third-World environment and, when they were called upon to repeat
the same techniques in Bangladesh, realized that a new aPproach Was
required. Furthermore, the Inadequacy of the response to meet the
widespread needs in Ban%Iadesh and the failure of voluntary agencies to
Ferform well in many of the tasks asked of them, e_spemallﬁ IN nonmedical
ields, led many relief workers to call for a reappraisal of the relief system.

In the early "1970s, a number of research projects were formulated by
former relief workers in the U.S. and Europe, and an informal network of
relief specialists began to evolve. The research examined the various
approaches. Ref)orts of dePendenmes, inappropriate aid, and counter-
productive results became frequent and raised doubts about the funda-
mental ﬂrmuples of relief. These challenges were slow to find acce%tance
within the relief a?enmes. Some agencies may have felt threatened by the
studies; many could not believe that assistance motivated b¥ humanitarian
concerns coulld have such adverse effects. U_nfortunate_I?/, he researchers
and critics offered few alternatives and, for this reason, it was easier for the
agencies to reject their criticism and negate their |mPact. .

Toward the end of the 1970s, a rapprochement between critics and
a?enmes be?an to take place. The Guatemalan earthquake initiated a period
of change. Tnnovative approaches took advantage of technical advances in
related fields (such as earthquake engineering), and the translation of
research results into applications appropriate to developing societies
brou?ht disaster relief forward by many strides. _ _

But although the development of aPproprlate technologies for disasters
has improved response, there are still major problems basic to the relief
sYstem and the agencies. Few organizations have changed either their
structure or their modus operandi aS a result of disaster (or development)
research. Most agencies are still focusing on emergency needs, and few fully
understand the events that occur in a disaster and how their intervention
affects the overall outcome of recovery.
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Disasters: Causes and Effects

WHAT ARE DISASTERS?

Natural hazards such as earthquakes, hurricanes, floods, and droughts,
spring to mind when the word disaster IS mentioned. Yet these events are in
fact natural a%ents that transform a vulnerable human condition into a
disaster. The hazards themselves are not disasters but rather a factor in
causing a disaster. Two other factors are essential: the event’s effect on
peoplei and their environment, and human activities that increase its
Impact.

Disaster Hazards

Of the three factors, disaster hazards are the easiest to identify. Extensive
research since World War 11 has increased our knowledge of the causes and
working of each of these natural hazards and has done much to demystify
their nature. The relevance of this information for purposes of plannin
mltlgfatmn, preparedness, and resgonse actions_cannot be overestimated.
The Tigure on page 22 is a map of the world’s regions where natural hazards
are most frequent. In many cases, countries are vulnerable to more than
one type of hazard. Jamaica, for example, suffers from earthquakes,
hurricanes, floods, and droughts. _

In_order to provide a basic understanding of the cause-and-effect
relationships, a brief explanation of the four major natural hazards follows.

Ofall natural hazards, earthquakes seem to be the most terrifying. They can
inflict tremendous damage within seconds and without warning at any time
of day, on any day of the year. Ground shaking and surface faulting are
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oftenjust the forerunners of secondary damage, such as fires, floods (caused
by dam failure), landslides, and tsunamis (seismic seawaves).

Earthquakes are caused by the movement of massive land areas, called
Plates, on the earth’s crust.” Often covering areas larger than continents,
hese plates are in a constant state of motion, acted upon by the periodic
forces of the solar system and movement caused by the rotation of the
earth. As the plates’ move relative to one another, stresses form and
accumulate until a fracture or abrupt slippage occurs. This sudden release
of stress is called an earthquake. _

The place at which the stresses are released is known as thefocus of an
earthquake. From this point, mechanical ener%y is initiated in the form of
waves that radiate in all directions through thie earth. When this energy
arrives at the earth’s surface, it_forms ‘secondary surface waves. The
frequency and amplitude of the vibrations producéd at the surface, indi-
cating the severity of the earthquake, depend on the amount of mechanical
energy released at the focus, the distance and depth of the focus, and the
structural properties of the rock or soil on or near the surface.

Primary effects. The onset of a large earthquake is signaled by a dee
rumbling, followed shortly by a series of violent motions in the ground.
Often the ground cracks, and"there can be large permanent displacements
s deeP as 15 meters, _

As the vibrations and waves continue to move through the earth,
b_undm(_is on the earth’s surface are set in motion. Each building responds
differently, depending on its construction. When the waves strike, the earth
begins to' move backward and forward along the same line. The lower part
ofa building on the earth’s surface |mmed|ateIY moves with the earth. The
uPper portion, however, remains at rest; thus the bmldmﬁ Is stretched out
of shape. Gradually the upper portion tries to catch up with the bottom, but
as it does so, the earth moves in the_other direction, causing a “whiplash”
effect, speeding up the top of the building, and creating a vibration known
a5 resonance, The resonance can cause structural failure in itself, or a,d#acent
buildings haV|_n(]; different response characteristics (caused by different
building materials) can vibrate out of phase and pound each other to pieces
(Office of Emergency Preparedness 1972). The walls of buildings without
adequate lateral bracing frequently fall outward, leaving the upper floors or
roof'to collapse into the insice of the structure. o

_Another primary effect is known as liquefaction. Loose sandy soils with a
high moisture coritent separate when shaken by an earthquake, The water
moves upward, giving the surface a consistency much like that of
quicksand. Heavy structures resting on these sailS slowly sink into the
ground. Large Rortlons of Port Royal, Jamaica, were dama&ed in this way

uring the earthquakes that struck the city in 1694 and 1907.






HOW AN EARTHQUAKE
DAMAGES A HOUSE

A vulnerable house consists of
heavy materials stacked in place
without a continuous frame for
reinforcement.

The house moves with the motion
of the earth during an earthquake,
creating new stresses in the
structure.

Built to withstand only normal
downward gravitational forces, the
house now is subjected to com-
plex lateral forces.

As building components fall apart,
the roof and walls collapse, bury-
ing occupants beneath the rubble.
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Subsidence caused by liquifaction (Kingston, Jamaica).

Secondary effects.  Often as destructive as the earthquake itself are the
resultmg secondary effects such as landslides, fires, tsunamis, and floods.
Landslides are especiall damaﬁmg and often account for the majority of
lives lost. During the 1970 earthquake in Peru, the total number of deaths
exceeded 70,000, with 50,000 injured. Of those Killed, 40,000 were swept
anay by a landslide that covered the town of Yungay. Similarly, in the
Guatemala earthguake of 1976, most deaths that occurred in Guatemala
City were caused by the collapse of the unstabilized hillsides where
thousands of urban” squatters had settled (Office of Emergency Pre-
paredness 1972). _

Of far more concern are tsunamis, the Iar%e Seawaves caused b}(}_an
earthguake abruptly moving the ocean floor. The waves move at a high
velocity and_can crass thousands of kilometers before they run up on shore.
At sed, their low wave height %we_s little evidence of their existence;
however, as they approach land, their velocity decreases and their height
increases. In this way a 5-meter crest moving &t 600 kph in the open ocean
becomes a devastating 30-meter-high wave moving at 50 kph when it
reaches shore (Hendley 1978). _

Tsunamis are dangérous because areas far from the earthquake’s epi-
center can be struck without warning. There are instances of earthquakes in
Chile creating tsunamis that struck in Japan. The tsunami hazard is
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A highly vulnerable hillside settlement (Lima, Peru).

especially dangerous. for countries in the Pacific Basin and the island
countries like the Philippines and Indonesia, where hundreds of remote,
\l/\(/)g\r/nl nlgg islands with poor communications cannot be given adequate
The risk of fire immediately after an earthquake is often high because of
broken electrical lines and gas mains. In recent years, officials In most of the
world’s major cities have nstalled devices that shut these services down
automatically if an earthquake strikes. Yet the threat still exists in many of
the smaller cities and the Squatter settlements of the larger cities where open
fires are used for cooking.
~ One fact is crucial: earthquake losses are largely preventable. Approx-
imately 90 Percent of the loss of Jife in all earthquakes is the result of
bundmﬁ collapse. Until recently, this was unavoidable; but more is known
about the nature of earthquakes and their effects now. We have enqlneerlng
techniques to make new structures r_easonabl){ earthquake-resistant at a
small additional cost, and we are rapidly developing techniques to make
older buildings safer. Even structures made of materials such as adobe and
brick in the poorest settlements of the Third World can be made relatively
safe to substantially reduce the loss of life. _
The human_contribution to natural disaster goes beyond the constryction
of unsafe buildings, however. The pressurés of increasing population
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density have led people to settle in areas that are difficult to develop _safe_lﬁ,
such d mountainous regions, active fault zones, and areas of artificial fill.
The rapid growth of urban centers in developing countries is due Iarq_ely to
the imbalance of economic systems, and the increased vulnerability is
d_|rect|F¥ related to the poverty thiat forces p_eoPIe to move to these vulnerable
sites. Reducing earthquake Vulnerability in these areas means deahn% also
with the socioeconomic roots of Poverty, and thus is relief directly related to
the development of that particular society.

TROPICAL CYCLONES: CAUSES AND CHARACTERISTICS

Tropical cyclones (known as hurricanes in the North Atlantic and South
Pacific, clg/cl_ones in the Indian Ocean, and typhoons in the North and
Western Pacific) are amo_nﬁ the most awesome events of nature. Every year
these violent storms, with winds of over 120 kph, bring destruction to
coastlines and islands lying in their erratic paths. Stated Simply, cyclonic
storms are giant whirlwinds in which the air moves in a large tightenin
spiral around a relatively calm center of extreme low pressure (the “eye’g’g
reaching maximum veldcity in a circular band extending outward 30 fo
kilometers from the edge of the_eye. Near the center, winds may gust to
more than 300 kph, and the entiré storm can dominate the ocean Surface
for tens of thousands of square kilometers.

Much is known ahout how a %yclone forms. In order to develop, a
cyclone must have a warm sea and' calm air. The warm air rises—heavy,
humid, and full of water vapor, Its place is taken by air rushing in from the
sides and, hecause of the earth’s rotation, this moving air Is given a twist, so
that the entire system begins to revolve. The warm rlsmgi air meets cooler air
and releases its water vapor in the form of rain. It takes a tremendous
amount of energy for the air to lift the water in the first place, and now this
enerqy is released in the form of heat. This increases the rate of ascent of the
air and a continuous cycle begins to develop. More water is released and
thus more heat; the more water and heat released, the faster the C)(cle (j0€S.
This cycle becomes the engine that drives the beast, and gradually it goes
faster and faster and the air mass becomes much larger.

_Because the wind system is revolving, centrifugal force tends to throw the
air outward so that the pressure in'the center becomes very low, thus
forming the eye of the storm. The Press_ure on the outside is very high, so
the wind moves faster in an attempt to fill that low Pressure_ area. The Taster
it moves, however, the more the centrifugal force throws it outward. Soon
there are very fast circular winds and, when they reach 120 kph, the system
becomes a cyclone or hurricane. _ o o
. The systern then begins to move forward like a spinning top. This brm?fs
it into contact with more warm sea and air, and the process becomes self-



HOW A HURRICANE FORMS

An atmospheric disturbance forces warm moist air of the
prevailing Easterlies to rise. As the air cools, water vapor
condenses and falls as rain; heat energy is released, and
winds intensify.

30

The storm grows as air spirals inward, rises, and is ex-
hausted from the top by high level winds. Surface air
converges at an increasing rate toward the low pressure
at the storm center.High winds, heavy rain, and storm
surges occur as the storm becomes a mature hurricane.
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sustaining. Once a cyclone is formed, it will continue to move and expand
until it passes over land or over an area where the sea is cooler.

_In the northern hemisphere, cyclones generally move in a northwesterly
direction; in the southern hemisphere, ina southiwesterly direction. Little is
known about what makes these storms mave and change direction, other
than that they are affected by the high altitude winds and rotation of the
earth. Scientits cannot predict where a cyclone will strike land, making this
hazard one of the most dangerous. _

C%clones cause loss of lives, houses, crops, food stocks, and land, Winds
do the most da_ma%e to buildings, but most deaths result from the flooding
that accompanies the storm. AS a cyclone apP_roaches and moves across a
coasdine, it brings huge waves and faises the tides sometimes as much as 5
meters or more above normal. This rise may come rapidly and produce
flash flooding in the coastal lowlands, or it maY come in the form of giant
waves, known as a storm surge (popula_rIY called ticlal waves). Waves and
currents erode the beaches and barrier islands, undermine buildings, and
wash away roads and irrigation ditches. The torrential rains that accompany
cyclonic storms can also produce floodln? and mudslides.

The most dramatic effect of cyclones is the damage they cause to houses.
Contrary to popular belief, few houses are blown over.”Instead, they are
pulled apart by winds movmgz swiftly around and over the building. The
wind lowers the pressure on the oufSide and creates suction on the walls
and roof. Because the houses explode, few people are killed even when the
structure is completely destroyed. Most deaths and injuries in cyclones are
caused by flooding and fIymgi_d_ebns. This is important to conSider when
developing environmental policies and housing recgnstruction plans.

(As in the case of earthquakes, most deaths in tropical cyclones are more
direcay attributable to human activities than to the storm itself. We can
make houses wingd-resistant. We can give low-lying areas extensive pro-
tection from flooding. With simple planning, we Can avoid areas vulnerable
to the action ofwaves, erosion, flooding, and mudslides. Even if hazardous
areas must be occupied, there are measures we can take to reduce the
vulnerability of people living in the structures and settlements.

Mudslides, in hilly or mountainous areas are usually a direct result of
human activity. Heavy rains quickly supersaturate hillsides that have been
deforested or Stripped for farming, and immense landslides result. In 1974,
Hurricane Fifi struck Honduras. Little wave or wind damage was recorded,
but large loss of life occurred in the massive. mudslides caused by the
torrential rains. The largest number of ﬁeople killed were in squatter
settlements located in the flood plains of the Ulma River, where the basic
political and economic conditions (that is, failure to resolve the land
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STORM SURGE

As atropical storm forms, winds increase and atmospheric
pressure drops.

Decreased atmospheric pressure causes the sea level to rise.

As the storm approaches land, winds pile up water to raise
the sea level even higher, and the sea sweeps inland.

g;strltbutmn issues that create squatter settlements) contributed to the
ISaster.

Ironically, a widely promoted disaster preparedness measure has also
caused caSualties. Public officials often encourage people_to move to
churches and schools for safety, without realizing the potential problems
inherent in these structures. Buildings with large, open rooms generally are
not reinforced to withstand high winds or flooding. In the case of Hurricane
David in A_u?ust 1979, there was little advance warning for the residents of
the small island of Dominica, and no churches or schools were open.
Although more than 9 percent of the structures received substantial
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damage_, fewer than 40 people lost their lives. In the nearby Dominican
Republic, however, over 1,200 lives were lost, almost 60 percent of them in
the coIIaPse of churches and schools—400 from the destruction of one
church alone. Here prior warning had been gt;ven and people encouraged
by the civil defense authorities to go to larger buildings for protection. The
hlqh loss of life can be attributed almost directly to public officials acting
without adequate knowledge about the performance of buildings in hur-
ricanes.

Floods Kill. They kill by destroying houses, crops, and food stocks. They
strip farmland, wash away irrigation s%stems, and erode large areas of land
or make them otherwise” unusuable. Each year, floods take an increasing
number of lives and an |ncrea$|n% amount of property. In fact, flooding is
the one natural hazard that is becoming more of a threat rather than
remammﬁ constant or diminishing. Floods are caused not only by rain, but
also by human changes to the surface of the_earth such as farming,
deforestation, and urbanization. These actions increase the runoff from
rains. Thus, storms that previously would have caused no flooding today
inundate vast areas. L

Not only do we contribute to the causes of floods, but reckless bunqu in
Vulnerahlé areas, poor watershed management, and failure to control the
flooding also help create the disaster condition. Ecologists have found
evidence recently that human endeavors may be directly affecting the
weather conditions that produce extensive and fieavy rains. Irrlgatlor] of dry
lands contributes to_increased humidity and evaporation, which in tur
lead to increased rainfall, This is particularly heightened in desert areas
wtgtelre Iartge lakes are built to provide water for irrigation or for nearby
settlements.

DROUGHTS

Drought has long heen recoHnlzed as one of the most insidious causes of
human misery. While generally associated with semiarid or desert climates
dro_u?ht can”occur In areas that normally enjoy adequate rainfall and
moisture levels. In the broadest sense, any lack of water for the normal
needs of agriculture, livestock, industry, or human population may be
termed a drought. The cause may be Tack of supply, contamination of
supply, inadequate storage or conveyance facilities, or abnormal demand.
Drought, as common(ljy understood, is a condition of climatic dryness that is
severe enough to reduce soil moisture and water below the minimums
necessary for sustaining plant, animal, and human life. Drought is usually
accompanied by hot, dry winds and may be followed by damaging floods.
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THE DROUGHT CYCLE

NORMAL HYDROLOGICAL BALANCE, Water supply is
adequate to meet demand. The community grows and
land use intensifies.

DROUGHT. Meteorological changes reduce rainfall, while
urbanization, overgrazing, deforestation, and farming
reduce water retention of the soil. The normal
hydrological balance is broken. The topsoil erodes and
the water table is lowered making recovery difficult. Food
production and drinking water are reduced and people
migrate out of the area.

The hasic causes of drought are still not clear|¥ understood. It is generally
believed that droughts are a consequence of changing global weather
patterns. These ma}/ be triggered by a number of factars, including the
Interrelationship of the earth's rotation, solar radiation, heat transfers o the
earth’s surface, minute matter in the earth’s atmosphere, variations in
Ejop?_g[?phlc relief on the earth’s surface, and the earth’s thermal con-
uctivities.
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Economic activities can also contribute to the development of drou?ht
conditions. In the early 1970s, overgrazing led to the rapid expansion ofthe
Sahara Desert southward, creatlng Wwidespread drought in the Sahel reglon.
Similarly, poor croppm(i methods and improper Soil conservation tech-
niques often contribute to drought conditions. o

rought is accompanied by reduced cloud cover, which increases
exposure of land to solar radiation, resulting in increased transpiration and
evaporation rates. These conditions add t0 the potential severity of the
drought. When conditions become very dry, above-normal moisture is
required to replenish moisture reserves in thé soil, streams, and lakes. This
iltuanon tends to perpetuate drought and, once established, is very difficult
0 TEVersg,

The effects ofdrou%ht depend on its severity and duration and the size of
the affected area. The impact depends onthe level of socioeconomic
development. Societies that are more developed and economically diversi-
fied can better adjust to a drought and can recover more c1U|ckIy. he poor
regions, especially those reliant on any crop or pastoral economics, are
most severely affected. 3 _ _

Drought effects can be classified as primary and secondary. Primary
effects follow directly from the lack of water; decreased food production
and impairment of agricultural economies, damage to land, loss of plant
and animal life, reduction of human consumption and hygienic use of
water, proliferation of insects, and damage to the natural environment.
Secondary effects follow from the primary ones; economic loss, radical
pogulatlon shifts, and post-dro_u?ht erosion and flooding.,

he worst effect of drought is the loss of food. Any period of abnormal
dryness lowers soil moisture and subsequently reduces crop production.
Crop failures of substantial magnitude set in‘'motion a chain reaction of
human suffering and econamic difficulties. In the developing countries
crop Shortages can lead to famine that, without timely and well-managed
aid, can cause large numbers of deaths.

In recent years there has been some debate as to exactly how much
human endeavors affect drought and drought conditions. While there is no
doubt that the basic condition is weather-related, the severity and length of
time the drought_lasts are affected by human actions. Poor cropping
patterns, overgrazm%, the strlpplng of topsoil, poor conservation tech-
niques, depletion of both surface and sub-surface water supPhes, and, toan
extent, unchecked urbanization, all have an effect on the creation of
drought conditions and contribute to the relative severity of the drought.

This k_nowled%e has led to some rather unsetding discoveries. In the Sahel
(Africa) in the 1960s, several development programs introduced stronger



Disasters: Causes and Effects 39

and more durable breeds of cattle. The objective was to increase meat
ﬁroduc_non and to decrease cattle losses, thereby reducing the economic

ardships for herdsmen. Some studies have indicated, however, that these
newer cattle were one of the primary causes of the overgrazing that led to
increasing desertification, which in furn contributed to the chain of events
that led to the drought and famine of the 1970s.

OTHER HAZARDS

There are, of course, many other natural hazards occurring each year.
Among these are fires, tornadoes, landslides, and volcanoes. Dependirig on
the magnitude of the phenomenon and the size of the affected poEuIanon,
it may or may not be considered a major international disaster. Each has
various grlmary and secondary effects, and each in turn is affected to some
extent r those human actions that contribute to the creation of a
vulnerable condition. As we have seen, there is no disaster that is not
directly affected in some way by human endeavors.

Classification of Disasters

Disasters are classified as rapid on-set or cataclysmic, and long-term or
continuing. In a cataclysmic disaster, one large-scale event causes most of
the damage and destruction. Following this event, there r_nai/ be a tre-
mendous amount ofs_uff_erm%_and chaos, but things soon begin to improve.
In a long-term, contmum? isaster, the situation after the event remains
constant™or may even deteriorate as time passes. Cataclysmic disasters
include earthguakes, . volcanic eruEnons, cyclonic storms, and floods.
Continuing disasters include droulg ts, crop Tailures, and prol_on(];ed oivil
strife. The damaged area in a cataclysmic disaster is usually relative Y small,
while the area affected in a continuing disaster may be extremeIY arge.

Cataclysmic disasters destroy buildings and entire human setdements.
Loss of fife is sudden and therefore dramatic.

In terms offood and food distribution, cataclysmic disasters are normally
more disruptive than destructive. For example, they may disrupt the
transport and marketing systems. They can disrupt of dama?_e irrigation
systems and, to a limited extent, they may destroy food supP les. But the
extent of destruction depends on the seaSon, the location ot the disaster,
and the total area affected. On the other hand, while continuing disasters
disrupt transportation and distribution networks, they can also bring them
to a complete halt and ultimately destroy the system’itself.
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Phases of a Disaster

Disaster specialists have consistently made efforts to classify the time
periods ofa disaster. Among the standard classifications used are; the P_re-
disaster period, the warning phase, the emergency phase, the rehabilitation
phage, the recovery phase, and the reconstruction phase. These phases are
ordinarily used 1o describe actions and activities by agencies. They are
artificial and easily exaggerated. There are several agencies, for example,
that defing the emergency Penod in terms of the number of days it takes
them to_develop and"execute a program, rather than in terms of the needs
of the victims. o _

After most disasters, three ?hases can be identified according to what
actually happens in the affected community: the emergency phase, the
transitional phase (also called by many the rehabilitation phase), and re-
construction. _ _ ,

The eme_rl%ency phase is characterized by actions that are necessagg 0
save lives. They Iinclude search and rescue, first aid, emerqency medical
assistance, restoration of emergency communication and transportation
networks, and in some cases, evacuation from areas still vulnerable to
further disaster. Other actions taken during the emerge_ncy{ hase include
initial disaster assessment and emergency repairs to critical Tacilities.

The transitional phase initially includés people’s returnmg to work and
the permanent repair of infrastructure, repair of damaged buildings, and
other actions necessary to help the community return to normal as qu_lckl;{
& possible. This phdse coincides with the "period in which emotiona
recovery normally occurs, In many ways, the recovery period_is the most
difficult for the victims. DurlnP this time, depression may set in as people
finally realize the full extent of losses. Limited outside intervention during
this phase can be of great assistance in helping victims to recover. Assistance
in the form of cash or credit, activities that produce jobs, and constructive
prfaects are among the more appropriate types of aid.

econstruction Is characterized by the physical reordering of the com-
munity and the physical environment. During this period, people recon-
struct housing and other buildings, and repair roads and other commu_nltr
facilities; aﬁrlculture returns to normal. The time span is often very difficult
to define. It may start fawlyearly, even during the recovery period, and may
|ast for many years. The reconsfruction of housing in particular is an activity
that takes manr years to complete.

It is difficult fo set time limits on these three phases or accurately to
define the limits of each, even for one specific type of disaster. For examiple,
the emergency phase of a hurricane or a flood may be only a few days, or as
long as a'week. A volcano may precipitate an emergency period of only a
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When the Guatemalan earthquake disrupted normal city services, this woman was
forced to draw her drinking water from a broken water line. (Photo: Laffont/Sygma)
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few days or up to amonth. An earthquake may have continuing aftershocks
after the first major tremor, thus prolonbgmg the emergency foranumber of
weeks, as was the case in China in 1976. A drought and a resulting famine
can last for months or even a year or more. And of course wars and the
refugee crises they can initiate may last for many years. _ _

The best way to identify the various phasés’is to examine what is
happening in the disaster-affected community. An agency can then initiate
activities that are appropriate to that phase. | response isnot related in this
way to community actions, the aid provided may come at a time when the
community is not preRared to deal with it properly. One of the most
common mistakes Is the provision of housing reconstruction assistance
during either the emergency or the transition period, rather than during the
appropriate reconstruction” phase. In Guatemala, scores_of relief agencies
rushed to provide housing reconstruction assistance within the first few
months. Approximately six months after the programs began, most were
phased out; however, reconstruction activities for the vast major|t¥ of the
people had not yet begun. Many Guatemalans preferred to continue to
reside in small temporary buildings until the earth tremors had ceased and
until they had accumulated adequate materials and cash to Pay for
reconstruction of permanent dwelhn?s. While there is no doubt that the
relief agencies dia make a contribufion to providing housing for large
numbers ofthe people, nonethelgss only a few programs (notably Programa
Kuchuba’l and the Save the Children Alliance” Program) reémained in
operation during the critical time that most people in the rural areas rebuilt
their own homes. _ _

The gragh on page 43 shows the peak reconstruction periods as
measured Dy requests to a relief agenc>[/ for housing assistance after the
Guatemalan earthquake. It illustrates tha aCtIVIKY Was dwectlx related to the
seasons and reached its peak several years after the earthquake had passed.
This shows that the reconstruction P_enod varies in intensity and duration.

There is a danger in tr¥|ng to define these phases, especially if agencies
see their roles in terms ot a particular phase. For example, an’agency that
sees itselfas an emer(ﬂnency relief organization tends to limit its involvément
to what it defines as the emergency phase. Because the emergency is rather
short-term, two things normally result. First, the agency expands its
definition of the emer?enc period to span several montns; it then delivers
emergency equipment and resources long after the actual emergency needs
have passed. Second, the agency tends to push its employees and counter-
parts to develop programs and have them completed, or at least have
resources committed, before the end of the arb|trar¥ emergency period, As
a result, the local staff is forced to rush into a confused and |sor%an|zed

situation, gather information that may not he accurate, and develop
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Pro(?rams that either ignore the local coping mechanisms or take ke
eaders away from other activities more appropriate for the time period.
The usual results are programs that are poorly conceived and executed.

Effects of Disasters

“No two disasters are alike” is a common saying among relief officials. Yet it
is_surprising how many agencies respond ‘to disasters as if they were all
alike. Over the years, 1t has become standard practice to supply certain
goods to every disaster area. Among the best-known items are tents, clothes,
Igh-protein ‘foods, milk powder, and blankets. Each of these, of course,
may be useful in specific situations. Yet a close examination shows that each
is appropriate only in a limited number of situations. An agenciq’s
standardized responses often reflect a lack of understanding of the
differences between disasters and of the disruptive effects and conse-
quences of each. The responses are also reinforced by myths that have
evolved over the years regarding what is appropriate for disaster aid.

Each type of disaster can_have a number of disruptive effects. These in
turn cause generally predictable problems and needs of four Kinds:
environmental, medical, social and economic, and administrative and
managerial,

ENVIRONMENTAL EFFECTS

Disasters can have any number or combination of four effects: destruction
and damage to homes and buildings; decreased quantity or quality of water
supplies; destruction of crops and/or food stocks; and the presence of
unburied human bodies or animal carcasses. _ _

These environmental effects var c_onslderabIY from disaster to disaster.
For example, earthquakes affect uildings but not usually crops, while
hurricanes may affect both. Table 2-1 lists each of these éffects and the
hazard that produces them.

In his study of disaster epidemiology, Karl Western (1972) lists four possible
medical effects of disasters: traumatic injuries, emotional stress, epidemic
diseases, and indigenous diseases affected by the disaster. Table 2-2
indicates the patterns of |n{ury resulting from natural and man-made
disasters; table 2-3 indicates the' patterns of disease. _
These tables may produce a few surprises, especially when one thinks of
the standard practice of rushing massive medical aid to a disaster-striken
community., Table 2-2 shows that while some disasters do create a need for
surgical assistance, the period of need is extremely short. Thus by the time
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Table 2-1 Environmental Effects of the Major Natural Hazards

HAZARD
Earthquake

Tropical Cyclone

Volcano

Flood (Can be
caused by
unusually intense
rainfall or by
changes to earth’s
surface such as
deforestation
upstream)

EFFECTS

Tremors (ground
shaking

Liquifaction

Ground failure

Ground rupture
(horizontal
displacement)

Tsunamis
(seismically
generated ‘sea
Waves)

High winds

Intense rains

Storm surge

Blast
Lava flow

“Bombs” (gjected
lava and Other
large materials)

Ash fallout

[nundation

CONSEQUENCES

Damage buildings, dams; cause avalanches;
can collapse underFround structures such
as caves and tunnels,

Bundlngs on surface sink into soil.

Landslides; settlement.

Dam_a,?es Dbuildings on the rupture; breaks
utility lines in the ground; may alter flow
of subsurface streams; offsets Streams,
roads, and bridges. _

Flooding and impact damage from giant
waves destroy manmade structures and
crops; scour land; salinate wells and
standing water.

Damage buildings and other manmade
structures; destroy some standing crops,
especially basic grains; damage orchards
and other trees. ~

Cause flooding, which damages human
settlements and may force evacuations;
cause landslides; damage certain crops,
especially tubers; may Cause excessive
erosion. ~ _ _

Causes rapid flooding, which damages
human settlements and forces evacuation;
scours and erodes topsoil; deposits salt
on fields; may increase salinity in
subsurface water table; destroys most
crops. _

Destroys timber, crops, houses, bridges.

Inundates all in its path; causes (t;_rass and
timber fires; may force evacuation of
human settlements. _

Can damage structures they hit: may start
fires; may force evacuation of human
settlemenits. _

Can destroy crops; damages machinery; can
render croplands,temporarll?/ unusable
(but restores nutrients over fong term);
may force evacuation of human
setflements and destrog animal habitat;
creates respiratory problems; can clog
waterways.

Results in"damage to human settlements;
forces evacuation; erodes topsoil; ma
change course of streams, rivers; desfroys
most crops; deposits silt in some
downstream areas that may be beneficial.
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Table 2-1 fcont.)

HAZARD EFFECTS CONSEQl_JENCES )

Drought Reduced cloud Dramatic reduction of surface water; severe
cover; increased crop losses; soil erosion.
daytime Food shortages; increased hunger and
temperatures; malnutrition.
increased Losses to livestock.

gvaporation rates;  Population shifts and migration.
mcreasmg

likelihood of dust

and sandstorms

most aid from outside the country can be marshaled and sent to the disaster
area, the need has passed. _ o

Table 2-3 makes clear that there is almost no actual immediate threat of
epidemic arising from a disaster itself, While numerous secondary threats
exist, in actuality few of these occur. Ifa communicable disease does break
out, with proper epidemiological surveillance. methods the source of
outbreak can be quickly identified, the disease isolated, and an epidemic
prevented, all by a very small staff using established epidemiological
procedures, In no case in recent memory has there been a need for mass
Immunizations following natural disasters. _

Table 2-4, also from Western’s study, lists the most serious com-
municable diseases that follow disasters and the most effective methods for
prevention and control. The public health measures are listed in order of
priority. From this table it is clear that immunizations are generally
regarded as the last defense against the disease. In most _developlng
countries, people have been exposed to many of the endemic diseases an
have built up some degree of natural immunity. Often these natural
immunities are best left intact. Mass immunizations—which often require
multiple dosages over a scattered period of time and which have onl(){_ a
short-term effect—may actually increase the J)eople’s vulnerability to dis-
ease once the medical relief program has ended.

_Often the most effective means of combating disease is through en-
vironmental en?meermg rather than medical methods. Yet most disaster
assistance. has Tocused “on meeung medical needs of victims_and has
?enerall¥ ignored environmental needs. Many aqenmes perceive disasters in
ferms of a medical emergency and try to develop their response accord-
ingly, rather than to cary ot public health measures dealing with the
environmental elements ‘of the disaster. For this reason, few foreign
agencies have any medical impact on disaster recovery, as the needs they are
prepared to meet are nonexistent or have disappeared by the time the
agencies arrive.
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Table 2-2 Patterns of Injury and Surgical Needs in Disasters

INJURIES EXCEED DEATHS SURGICAL NEEDS PERIOD NEEDED
Warfare _ High Continuously
Tropical cyclones (without

damaging storm surges) Moderate First 72 hours
Tornadoes Moderate First 48 hours
Fires Moderate-low First 24 hours
DEATHS EXCEED INJURIES
Landslides Low First 72 hours
Avalanches Low First 72 hours
Volcanic eruptions Low First 72 hours
Tsunamis _ Low First 72 hours
Tropical cyclones (with

damaging storm surges) Moderate First 72 hours
Floods Low First 72 hours
Earthquakes High First 72 hours
FEW OR NO SURGICAL NEEDS
Famines

Insect swarms

SOURCE: The Epidemiology ofNaturaland Man-Made Disasters: The State ofthe Art, Karl Western, London School
of Hygiene and Tropical Medicine, University of London, 1972. Page 81.
Table 2-3 Patterns of Disease Resulting from Disasters

ACTUAL IMMEDIATE
EPIDEMIOLOGICAL SECONDARY EPIDEMIOLOGICAL

DISASTER TYPE THREAT THREAT
Cataclysmic disasters
Earthquakes None None
Tropical cyclones
(without storm surge) None Waterborne,* vectorhornet diseases,
Tropical cyclones Waterborne diseases (except cholera),
(with storm surge) None vectorborne diseases
Floods Waterborne  Waterborne, vectorborne diseases
diseases
Tornadoes None None
Fires None None _
Tsunamis None Waterborne diseases (except cholera),
_ vectorborne diseases
Landslides/avalanches None None

Continuing, long-term disasters
Warfare None All waterborne, personal contactt and
vectorborne diseases a possibility due
, y to overcrowding .
Drought/famine Malnutrition  Malnutrition increases susceptibility to
SI,I drl]seases, but particularly measles,
iarrhea.

*Waterborne diseases: typhoid, paratyphoid fevers, sewage poisoning, cholera, schistosomiasis,
leptospirosis

fVectorborne diseases: louseborne typhus, plague, malaria, viral encephalitis, relapsing fever

tPersonal contact diseases: shigellosis, diarrhea, skin infections, hepatitis, measles, whooping cough,
diptheria, influenza, tuberculosis



Table 2-4 Communicable Diseases That May Follow Disasters and the Most Effective
Methods of Prevention and Control

DISEASE PUBLIC HEALTH MEASURES
Water and/or Food-Borne Diseases
Typhoid and paratyphoid fevers Adequate disposal of feces and urine
Food poisoning Safe water for drmkmg and washing
Sewage poisoning Samta&v food preparation
Cholera Fly and pest control
Schistosomiasis Disease surveillance _
Leptospirosis Isolation and treatment of early cases (typhoid and

paratyphoid fevers, cholera)
Mass immunization (typhoid fever and cholera)

Person-to-Person Spread
Contact Diseases

Shigellosis Reduced crowding
NonsPecmc diarrheas Adequate washing facilities
Streptococcal skin infections Public health education
Scabies N Disease surveillance in clinics
Infectious hepatitis Treatment of clinical cases

Immunization (infectious hepatitis)
Respiratory Spread

Measles Adequate levels of immunization before the disaster
W_hooEmg cough Reduced crowding _
Diphtheria Disease surveillance in clinics and community
Influenza Isolation of index cases . .
Tuberculosis Immunization of selected groups in the population

(example: children—measles) _
Continued _ primary  immunization of infants
(diphtheria, whooping cough, tetanus)
Vectorborne Diseases

Louseborne typhus Disinfection (except malaria and encephalitis)
Plarque_(rat flea? Vector control

Relapsing fever Disease surveillance o _
Malaria gmos?uno) Isolation and treatment (no isolation for malaria)

Viral encephalitis

SOURCE: The Epidemiology ofNatural and Man-Made Disasters: The State ofthe Art, Karl Western, London School
of Hygiene and Tropical Medicine, University of London, 1972. Page 90.

Table 2-5 Immediate Social and Economic Consequences of Disasters

LOSS OF LOSS OF LOSS
SHORT-TERM  PERMANENT  LOSS OF  INDUSTRIAL ~ BUSINESS OF
MIGRATIONS MIGRATION HOUSING PRODUCTION PRODUCTION CROPS

CATACLYSMIC DISASTERS
Earthquake
Cyclone
Flood X
Tsunami
Volcano
Fire
LONG-TERM,
CONTINUING DISASTERS

S XX
XXX
XXX
XXX X

<X

War ,
Drought/famine X

>
>
>
>
>
<>
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‘Table 2-5 shows the immediate social and economic consequences of
disasters, some of which are easy to see; the more profound social and
ecgnommtupheavals and changes they bring are more difficult to identify
and monitor,

ECONOMIC, SOCIAL, AND POLITICAL CONSEQUENCES

Economic impact.  Disasters disrupt rather than destroy economies. During
an emergency, people must leave their jobs and Oevote their time to
disaster-relatedactivities, such as search  and rescue, or to caring for
survivors. Durl_n? this period normal economic activities are severely
curtailed, even if the sources of employment are unaffected by the disaster.
This period is short-lived, however, and in the later Bhases of a disaster
economic activities quickly assume a high priority for both businesses and
victims alike. Whether or not an economY can recover quickly depends on
the losses sustained. Physical damage 1o businesses and industry may
temporarily halt some activities, but most enterprises can operate at
reduced levels even with the loss of equipment. Often the workers in a
damaged factory can be put to work helping to repair or rebuild the facility.
In any case, the loss of jobs is usually onl}{ temporary.

Of far more concern is the impact of disasters ‘on persons who are
Partlmpatlng only marginally_in the economy, people such as subsistence
armers, small shopkeepers, Tishermen. Aftera disaster it is not uncommon
for many small enterprises to fail. For the owners, a disaster can wipe out
not only their investments but also their savings.

Several observers have noted that boom economies, often develop after a
widespread disaster such as an earthquake or hurricane where there is

DISRUPTION  DISRUPTION DISRUPTION BREAKDOWN
DAMAGE TO  OF MARKETING OF OF OF SOCIAL
INFRASTRUCTURE ~ SYSTEMS ~ TRANSPORT COMMUNICATIONS PANIC LOOTING ORDER

X X X X X
X X X X
X X X
X X
X
X X X X
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Table 2-6 Effects of Natural Hazards

EFFECTS ON LAND SURFACE

Earthquakes Fissures on surface

Landslides

Liquifaction of soils

Collapses underground
caves, tunnels

Avalanches

Cyclonic Storms ~ High winds

Flooding (rain and run-off)

Flooding (storm surge)

Droughts Dry soils

Windstorms
Desertification
Erosion
Mudslides
Siltin
Flooding
(Blast)

Lava flows

Ash deposits

Localized fissures

Disasters and Development

EFFECTS ON STRUCTURES

Dabm.a es buildings, roads, dams and

ridges _

Buries surface structures, temporarily
dams rivers causing localized

floodln% o

Damages buildings

May damage structures on surface,
may change underground streams

Damages buildings, roads, dams,
and bridges _

Damages buildings, power lines,
towers _

Damages buildings, bridges

Damages buildings, roads,
bridges extensively

No major damage
Minor damage
No major damage

Undercuts foundations

Buries bundln([]s and damages other
manmade sfructures

No major effect .

Destroys or damages buildings,
bridges, irrigation systems

Destroys or damages buildings, other
surface structures
Buries buildings, sets fires

No major effect

Damages buildings, dams, bridges

major physical reconstruction. Long-term effects are not yet known, but at
|east one Study indicates that if low-Income victims are given priority injob
hiring, boom"economies can be a means of adjusting”some of the loSses
[Human Organization 1979). _
The effects of a natural disaster on the economy of a community are
difficult to quantify, and surpnmq_%ly little attention has been given to
economic reconstruction needs. ThiS is in major contrast to post-war
reconstruction efforts, such as the Marshall Plan, where great emphasis is
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EFFECTS ON AGRICULTURE
None

Loss of crops on affected area,
usually minor

None. L

Localized loss of irrigation
usually temporary

Localized crop losses

Damage to standing crops
especially ?rams .

Damage to standing crops in
flood areas

Extensive damage to crops,
irrigation se/stems; leaves
harmful salt deposits, scours
topsoil, contaminates wells

Kills crops

Erodes topsoil

Covers farmland with sand,
alters cropping patterns

Destroys crops, changes
cropping patterns

Localized crop losses

Improves soils

Localized destruction of crops;
minor salt water
contamination of soils, wells
Minor damage

Buries crops and renders land
unusable

Destroys crops, makes land
temporarily unusable pollutes
streams

No major effect

Blaced on helpin(‘;
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EFFECTS ON TREES
None

Loss of timber on affected
area, usually minor

None
None

Localized timber losses
Widespread loss of timber
Minor losses along streams
Loss of trees near shoreline

Kills some trees

Minor damage

Kills trees, increases scrub
growth

Reduces forests

Localized timber losses

No mag'or effect _
Loss of trees along shoreline

Widespread timber losses near
eruption

Destroys forests and starts
forest fires

Kills trees

No major effect

business and industry to rebuild. (To an extent, this may

e due to the fact that insurance is available to protect industry from most
disasters, while it does not cover war risks.)

An mterestln?
Peogle’s Repub
1976.

ICO

apProa_ch to earthquake reconstruction was taken b}é the
China in the aftermath of the Tangshan eart_hgua e in
1976. Here' the government decided to concentrate” on_ rebuil
industry first rather than givin housmq
ing was that ifjobs were provided, people would be

on ing the
priority. The reason-

equal or to
; Better able to cope and
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could later participate financially in the new housing schemes. The Flanners
felt that this approach would give them time to explore all the options for
physical planning, especially siting choices, and give them a chance to
re%an a Safer city. _ _

hile the Chinese certainly have far more control over reconstruction
than do most other countries, the general approach bears watching.

The impact on land. ~ Each type of natural disaster has its own effects on land
values. After an earthquake, land values normally increase, especially in
urban areas, and surprisingly even in marginal areas. This is because of
increased demand for “safe”"land from people who have lost their land or
who live on sites still threatened by aftershocks. Since earthquakes have no
effect on_agriculture, agricultural lands will usually experience the same
increase inprice as urban land. _ _

Asa ﬁeneral rule, land values decline following the eruption of a volcano.
Agricultural land will on an average lose more'in value than urban land,
especially if ash fallout is extensive. _

Land values following cyclones var;r/]dependln? on the type and extent of
damage. Ifa storm s_urFe has struck, the value ofthe land inundated usually
declines, especially if large salt deposits remain, Beachfront propert% also
declines invalue, in both urban and rural areas, Sites that prove safe, that is,
above the flood level, or that were protected from high winds (by hills or
manmade structures), may increase in value. In general, however, land
values decline. _ _ _

Small marginal farms usually cannot survive economically followm&a
cyclonic storm. In Andhra Pradesh, for example, following the 1977
cyclone, a high proportion of the small farmers (those who ownéd two acres
or Ies,s?_ werg forced to sell their land_ because they could not afford to
rehabilitate it and reinstall the irrigation systems. “This may result in a
substantial increase in the number-of people migrating to “urban areas,
creatln% a housmq shortage. _ .

Floods have little effect on land value in rural areas, but in urban areas,
flood plains are usually considered undesirable for housing and other types
of development. Theréfore, the land will have less value than other sites. In
the less developed countries (LDCs), undesirable or low-cost lands attract
Squatter settlements, which are extremely vulnerable to disasters. Unless
alternate land is offered at a reasonable price, these hazardous settlements
Frollferate. A disaster striking an area such as this will have little effect on

and values, but the survivors often require new land in exchange for the
sites that have been flooded. o _

Land issues are of special concern in disasters, because in many cases they
have been a major factor in disaster vulnerability. As mentiongd above, a
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Displaced disaster victims invade surrounding lands for living space following the
Guatemalan earthquake.

large percentage of squatter settlements and other housing occupied by
low-income people is situated in areas that are particularly vulnerable to
disasters, Often peaple move to this land because they cannot afford safer,
more suitable sites or because large landowners refuse to sell more suitable
sites. Thus when a disaster occurs, a disproportionately high percentage of
the peoPIe affected are those living on these sites. _

Disasters typically exacerbate land problems. It is usually obvious that
those disproportionately affected were living on vulngrable sites. People
soon undertake political action to provide Suitable sites for those made
homeless and landless by the disaster, as well as for those still living in areas
vulnerahle to secondary disasters. Typical here are land “invasions” (illegal
occuPatmns for the purp_o_se of developln_? land), political, demonstrations,
and land acquisition activities by humanitarian”organizations. _

Failure to address land issues can affect a proposed reconstruction
program. Self-help housing programs are not ||ke|5{ to be successful unless
people are either landowners or have Iongz-term £ases Or agreements to
?ccu y the land. New sites offered must not be vulnerable to Secondary or
uture” disasters. _ _ _

A unigue Rpr_oblem often arises after disasters that is related to land
ownership. Relief organizations often distribute reconstruction materials
without distinguishing between landowners and tenants. Does the landless
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victim who accepts this material and uses it in the reconstruction of a
permanent house then own the structure? In manY cases, especially in Latin
America, the ownership of an%/ permanent structure is automatically
conferred on the landowner, There have been cases where the disaster
victims purchased reconstruction materials from relief agencies and rebuilt
their houses only to be evicted upon completion of the building.

Social and political impact. ~ Disasters often highlight the social _st_rqules ina
society and underscore the inherent inequities within a political” system.
Earthquakes and hurricanes, for example, affect a d|sprpport|onatel¥_ high
percentage of the poor in developing countries, for it is they who Tive In
unreinforced, poorly built structures, often located on marginal lands. A
disaster makes it very evident that the poor are vulnerable hecause th_ex_ are
poor, and this can lead to profound political and social changes within a
Sciety: manY governments destabilize in the years immediately following a
disaster. In the Sahel drought, every goverriment fell, many ‘directly as a
result of dissatisfaction with relief efforts. _ _

The case often cited is of the chain of events leading to the independence
of Bangladesh. In 1970, a tropical cyclone generated a massive storm surge
that swept across the barrier islands and the delta regllons of East Pakistan,
killing as many as half a million people. The failure of the Pakistan
government to respond to this disaster with massive aid hi hl|?hted many
of the inequities inherent in the relationship between East and West
Pakistan. Using the disaster as a rallying point, a major political movement
took control of the Pakistani_government In the" general election that
followed several months later. The West Pakistani clique in power refused
to relinquish control and, within_a short period of time, civil war erupted.
Flerce f|ght|n? and reprisals a?alnst_ the Hindu minority led to a massive
exodus of refugees from East Pakistan into eastern India. The burden
Blaqed on the Indian [qovernlment by these refugees led India to invade East

akistan to help create the independent state of Bangladesh. The fighting
durlnP this period, plus the massive dislocation of people both inside
Bang adesh and outward to India, disrupted agriculture and set in motion
the be mnmg stages of a famine. _

Students of this period point out that the cyclone and storm Surge set in
motion the sequence of events by underscoring the inequities in the
treatment of the poorer eastern sector by the more afflent West Pakistan.
They argue that other events could easily have initiated the same Sequence,
but In fact it was the disaster that provided an event of such magnitude that
political inequities could not be ignored. ..

Disaster relief efforts may also play a part in heightening awareness of
social problems and may fuel repression by reactionaries within a society.
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In the aftermath of the Guatemalan earthquake, many outside relief
agencies chose to work in the Indian communities, largely ignored by their
own_government. Relief and reconstruction activities “provided oppor-
tunities for the Indians to develop leadership and contact with the develop-
ment agencies, mank/ of which stressed conscientization (ceveloping an
awareness of the roots of one’s poverty). This led to growing demands for
change. That these demands threatened the ohgarchy ruling Guatemala,
there can be no doubt. As early as the summer of 1976, only five months
after the earthquake, relief workers in several programs ‘were warned
E)nvately by the military that they were being watched and should not raise
he Indians’ expectations too much. Whether the disaster created the unrest
by h_|gh||?ht|ng the social disparities in the country and the Povernment’s
inability 1o deal with the situation, or whether it'was simply one of the
contributing, factors that led to the virtual civil war that erupted four years
later, one thing is clear. Prime tar%ets for assassination by right-wing death
squads have been the leaders of the reconstruction programs.

ADMINISTRATIVE AND MANAGERIAL EFFECTS

Administrative_ problems in disasters are made more difficult by four
factors, which increase in importance with the extent of the disaster.

Effects on community Ieadershi{}. The loss of eaders due to death or mljury can
impair disaster response. Yet there is rarely a heavy loss of national leaders
even in earthquakes and cyclones, because they [ive in better or stronger
housing and thus are rarely injured. Leaders at the provincial or national
level are shghtlr more exposed, while leacers at the village level are usually
more vulnerable. _ N _

Since disasters often isolate communities and require them to rely on
local leadership, a key element of a disaster plan should be to provide safe
shelter for local leadérs and their offices.

Disruption_ of formal orgzani_zations. When a disaster strikes, large_ formal
organizations are most disrupted. Small, community-based organizations
are generall¥ better able to function, even with loss ofleaders. In Guatemala
hundreds of villages were isolated by landslides and forced to rely on their
own leadership and resources until”the national government could reach
them. They did so remarkably well. _

When formal organizations are disrupted, there is often a breakdown of
clear lines of authority. In the emergency period, this can actually be
beneficial, because it allows nonformal ad’ hoc organizations to develop
%umkly)n order to solve specific problems. Inhis study The Disaster

ommunity (1961), Charles Fritz points out that people band together in
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times of disaster to overcome common hardships. This results in the rise of
local leaders and increases the efficiency of local organizations in dealing
with the immediate aftermath of the disaster. ,

In short, no one stands on formality and things get done simply because
they have to.

Damage to critical facilities and lifelines.  Widespread disasters can destroy or
dama?e facilities that may be critical not only for responding to the disaster,
but also for maintaining a safe environment and' public’ order. Among
these are communications nstallations; electrical generatmgi_ and trans-
mission facilities; water storage, purification, and J)umpmg facilities: se\_/vagie
Ere_e}bment facilities; hospitals; police stations; and other public and private

uildings. o o

The (I]emporary disruption of communications is a critical problem for
disaster managers. Dama_(‘;ed facilities make it more difficult to gather
information and transmit it to decision makers. It is interesting to note how
many emergency operations plans rely heavily on telecommunications. Yet
no provision is made to protect these facilities from hazards.

Disruption of transportation (and isolation of resources). Durln% the initial stages
ofa dlisaster, almost all surface means of transportation within a community
are disrupted. Bridges can be knocked out; roads can be cut by landslides or
floods; rubble can block streets and highways. This can present a two-fold
problem: First, rescue and. other emergency vehicles are restricted. Second,
unless adequate thought is given to positioning, vehicles and equipment
may be isolated. In @ recent hurricane in the Caribbean, most trucks
designated to carry sand and sandbags to help combat localized ﬂoodlnq
during hurricanes were prevented from responding b% flood waters that cu
off the only route from their parking lot to the area they were supposed to

rotect. N _

P All of these administrative and managerial problems can be overcome
through adequate pre-disaster planmng[. We will deal later with some
measures that can reduce the impact of these problems,

EFFECTS OF DIFFERENT TYPES
OF DISASTERS ON RESPONSE

Table 2-7 lists apFroprlate responses according to th_e_txfpe of disaster for
both local authorities and foreign intervenors in the initial period, as well as
during the later stages. It is my ‘assessment based on Personal experience of
needs in various. types of disasters. Initially, most of the needs are met by
the local authorities and indeed by the Victims themselves. In the cata-
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clysmic disasters, there is ver¥ little that foreign intervenors can do, other
than to support the work of local authoritiés with cash or to help re-
establish basic services and critical facilities, This is not to say that most
agencies do not in fact try to intervene at this stage, but the truth of the
matter is that such intervention is usually wasted. It arrives too late and only
adds to the general confusion rather than bringing order into the Situation.

In continuing or long-term disasters, however, both the initial and
secondary response by local authorities and foreign intervenors should be
the same. However, _orelgn intervenors can also provide technical assis-
tance in such specialized fields as earthquake and wind engineering. In a
supportive role, intervenors can offer credit to groups that ofherwise would
be ineligible through the credit and loan schemes of the local %Jovernm_e_nt.
The secondary response |deallﬁ is a partnership between local authorities
and the foreign intervenor, so that more peaple can be served mare rapidly
and %aps left’in the local aid coverage can be filled by foreign aid.
~Inthe ﬁarncula_r case of war, where refugees have gane from one country
into anotner, foreign intervenors are often called upon to respond in lieu of
the local government. This may be for avarle_t%of political reasons, as well
as the local government’s inability to deal with the Situation in economic
terms. In many war situations, a role unique to the foreign intervenors can
arise, namel;rJ refugee repatriation or relocation to a third country.

Table 2-8 lists appropriate types of aid for communities struck b)Ava_nous
WPGS of disasters. The table is an oversimplification, as many of the issues
relating to the provision of aid will be discussed later, It does, however, give
a brief overview as to hasic aid requirements following each major disaster
type. It assumes, of course, that the actual relief itent is culturally appro-
priate. For example, short-term feeding does not mean the sending of
Junk foods” from the US, to a disaster in Africa; and emergency shelter

0es not mean providing a Western architect’s idea of an instant house to a
society that is perfectly capable of building an adequate structure from
indigénous materials. _ _ _

To make certain that the most important myths and misconceptions are
th((j)roughtly deéladteld, here is a summary of what disasters are not'and what
aid IS not needed.

1 Earthquakes do not cause loss of crops. The victims therefore do not
require massive food aid. N o

2. Earthquakes do not create conditions for epidemics. _

3. Earthquakes do not create a need for clothes or other material goods.
ghese items may be buried, but they can be recovered.)

4. Earthquakes do not necessitate migrations of people; therefore refugee
camps are not necessary.
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Table 2-7 Response to Disasters (Ideal)

TYPE OF DISASTER

CATACLYSMIC
Earthquake

Cyclone

Flood, tsunami

Volcano

Fire

CONTINUING/LONG-TERM
War

Drought/famine

‘Assumes refugees are in refugee camps outside their own country.

INITIAL RESPONSE BY
LOCAL AUTHORITIES

Search and rescue; medical
assistance; disaster
assessment

Evacuation; search and
rescue; medical assistance;
disaster assessment;
Provmon of short-term
ood/water; water
purification; epid.
surveillance; provision of
temporary lodging

Evacuation; search and
rescue; medical assistance;
disaster assessment;
Provmon of short-term
0od/water; water
purification; epid..
surveillance; provision of
temporary lodging

Evacuation; search and
rescue; short-term feeding;
emergency shelter

Evacuation; search and
rescue; short-term feeding;
emergency shelter

Medical assistance; food
(including intensive and
supplementary feedm??;
water; emergency shelter;
protection; Sanitation

Medical, nutritional services
water (on site, if possible);
epid. surveillance
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INITIAL RESPONSE BY
FOREIGN INTERVENORS

Cash; assistance in reopening
roads, reestablishing
communications, contact
with remote areas; disaster
assessment _

Cash; assistance in reopening
roads, reestablishing
communications, contact
with remote areas; disaster
assessment: assistance with
water purification

Cash; assistance in reopening
roads, reestablishing
communications, contact
with remote areas; disaster
assessment; assistance with
water purification

Cash

Cash

Medical assistance; food
(including intensive and
supplementary feedln?);
water; emergency shelter;
protection; Sanitation;
provision of medicines

Medical, nutritional services,
water (on site, if possible);
epid. surveillance
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SECONDARY RESPONSE BY
LOCAL AUTHORITIES

Repair/reconstruction of
infrastructure, housing,
public buildings; {obs;
credit; assistance 10
business .

Repair/reconstruction of
infrastructure, housing,
public buildings; jobs;
assistance to a?n. recovery
(loans, seeds, farm

eqmi)men.t, animals),

small business, fishermen

Repair/reconstruction of
infrastructure, housing,
public buildings; jobs;
assistance to a?n. recovery
(loans, seeds, farm

eqmFment, animals),

small business, fishermen

Relocation, credit, financial
assistance to victims;
assistance to agri., small
business _

Repair/reconstruction of
infrastructure, housing,
public buildings; jobs;
assistance to agri. recovery
and small business

*Food (inch supplementary
feeding, feeding of school-
age children); Rousing;
sanjtation; social services;
typing; Ie%al Services;
nutritional surveillance

Reestablishment of agri.
sector (loans, seeds, farm
equipment, animals);
technical assistance;
nutritional surveillance

SECONDARY RESPONSE BY
FOREIGN INTERVENORS

Repair/reconstruction of
housing; jobs; credit;
technical assistance; assistance
to small business and
institutions

Repair/reconstruction of
housing; jobs; credit,
technical assistance to agri.
recovery, small business, and
institutions

Repair/reconstruction of
housing; jobs; credit,
technical assistance to agri.
recovery, small business, and
institutions

Relocation, credit, financial
assistance to victims;
assistance to agri., small
business _

Repair/reconstruction of
housing; jobs; credit;
technical assistance

*Food (inch supplementary
feeding, feeding of school-age
children); housing; sanitation;
social services; typing; legal
services; nutritional
surveillance; resettlement
assistance _

Reestablishment of agri. sector
(loans, seeds, farm
equipment, animals);
technical assistance;
nutritional surveillance
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Table 2-8 Appropriate Aid

SHORT-

TERM  LONG-
FEEDING TERM

CATACLYSMIC EMERGENCY ~ TEMPORARY (NORMAL  FOOD

DISASTERS CASH  SHELTER  LODGING  IMMUNIZATIONS FOODS)  AID

Earthquake X X

Cyclone X X X

Flood X X X X

Tsunami X X

Volcano X X X

Fire X X X

LONG-TERM,

CONTINUING DISASTERS

War . X X X X X

Drought/famine X X X X

m'Depending upon the climate

5. Emergency shelter is rarely needed, even after earthquakes. People can
build adequate emergency shelter from the rubble and usually do so
long before emergenCy shelters or tents arrive.

6. Tropical cyclones do ot cause outhreaks of cholera. Cholera must be
endemic t0 the community before the cyclone strikes. If a tidal wave
(storm su_r?e) accompaniés the cyclong, chances are the threat of
disease will'be lessened, because cholera is neutralized by salt water.

1. Hurricanes that are not accompanied by tidal waves do not pollute
water su?plles._ _ _ _ o

8. Massive food aid is rarely required following a cataclysmic disaster such
8 a hurricane. N

9. Used clothing is almost never needed:; it is almost always culturally
inappropriate’ and, though accepted by disaster victims, it is almost
never worn,

10. Blankets can be useful but, if needed, can be found locally and need
not be imported. _ _ -

1 FOFEI%H intervenors should not_ directly intervene immediately after
cataclysmic disasters. Their assistance Is most effective in the recon-
struction period, not the eme_r?_ency phase, _

12. Most needs are met by the victims themselves and their local govern-
ments and agencies, riot by foreign intervenors.
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LOANS

INTENSIVE  SUPPLEMENTARY SURGICAL MEDICAL OR
FEEDING FEEDING AID  SUPPLIES CLOTHING BLANKETS CREDIT

X X* X

X X

X X

X

X X

X X* X

X X X X X
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The Borracho Hurricane

In order to see how each part of the disaster relief system works or does not
work, 1 have constructed a fictitious disaster and described events as they
often occur. All the events and actions of the agencies are based on actual
0CCUITENGES. _ _ _

Ahurricane has been chosen for this exercise because it enables us to
look not only at post-disaster actions, but also at activities that occur prior to
a disaster when there is a warning period. While each type of disaster is
unique, the following scenario is typical of all sudden natural disasters.
Although based on actual occurrences, the examples here are intended for
educational purposes only and do not reflect on the ability or capacity of
any individual or agency.”Most agency names are fictitious.

The Se_ttln?: The Republic of Borracho is a small, heavily poRulated
country situated on the coast of a major landmass in the Troi)lcs._ The land
buIFes out into a shallow qulf, and coastline forms 60 percent of its border.
Isofated fishing villages dot the coast, but most of the fertile coastal plain is
inhahited b}/ farmers who work small subsistence rice paddies. The
remainder of the countryside is mountainous, and here small farmers strive
to eke a |IVIHP from eroded hillsides denuded by years of deforestation.

The poverty of the mountains has driven thousands of families to the
capital, whichi lies on the south coast of the country. Many families live in
squalid shanty towns scattered throughout the city, and many have recently
been moved "to Puerto EsPeranza, a_controversial new town built on 2
marshy area several kilometers from the capital. Puerto Esperanza, touted
by the'government as a model community and criticized b}/_ the opposition
a an instant slum, is less than one meter above the high-tide level.

62
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CHRONOLOGY OF EVENTS FOR
THE BORRACHO REPUBLIC HURRICANE

August 27:

ShIPS passing through the Central Tropics report a rapid drop in baro-
metric pressure to weather stations nearby. The weather stations pass this
information* to_the International Hurricane Tracking Network (IHTN),
which sogn verifies the formation of a tropical depression and notifies the
surrounding countries.

August 28: . o .
Satellite observation and aircraft monitoring indicate that the depression
has become a tropical storm. _

In Borracho, the chief weather service forecaster follows procedure and
notifies the director of the Emergency Preparedness Committee (EPC). The
forecaster also reviews the difference between a hurricane watch (a first-
stage alert given 48 hours before a hurricane is exi)ected to strike) and a
hurricane warning (posted when the hurricane is only 24 hours away). The
director of the EPC notifies a few key government personnel and su g%sts
that preliminary actions be taken in case a hurricane should develop. The
%overnment préss agency is instructed to contact the weather bureau each

our to get an update on the storm information, One hour later, a synopsis
of the storm is broadcast over the national radio system.

_The public takes little notice of the storm, which'is still more than 1200
kilometers away.

August 29:
Satellite photos and reconnaissance flights through the storm indicate that it
is now a full-fledged hurricang. The IHTN alerts governments of the
countries in the region and various international organizations mcludlng
the United Nations Disaster Relief Office (UNDRO) and the League of Re
Cross Societies. _ o

The International Emergency Assistance Agency, an aid ministry of one
of the countries that has helped Borracho to improve its disaster prepared-
ness caBabllmes offers expanded assistance should the hurricane strike.

At 2:00 pm, the director of the EPC calls a meeting to bring members
up-to-date on the hurricane’s ﬁrogress_and projected direction. By 4:00
pm, the scheduled time of the meeting, only half of the committee
members have heen located, and the megting i postPoned until 7:00 pm.

Later the meeting convenes with only seven of the twelve members
present. The weather service forecaster repeats his briefing. The committee
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asks him to predict the hurricane’s path, which he refuses to do. One of the
committee members goes into another room and telephones the Inter-
national Hurricane Tracking Network. He is given a more detailed briefin

and a description of the prO{ected hurricane frack. The briefer at the IHT

adds that in"his own estimate the hurricane is not likely to strike Borracho
becausg it is moving in a direction that wall take it northof the country. The
committee member returns and tells the committee what he has |earned.
The committee decides not to issue a statement because it would alarm the

ublic. . . .
P E\se_vvh_ere the monthly meeting of the Association of Humanitarian
Agencies in Borracho (AHAB) s being held. At the end of the meeting, one
of the members asks what' plans are belng made to prepare for the
hurricane. The chairman replies, “Borracho doesn’t have hurricanes.”

Auqust 30;

Thge_ nurricane intensifies and begins to move in a westward direction. The
radio gives hourly reports on ifS position and notes that it has changed
direction and is niow moving toward the northeastern coast of Borracho.

At 10:00 am, another meeting of the EPC is called. The weather service
has indicated that it will issue a hurricane watch that afternoon unless the
storm chan?es direction. The committee begins to draw up its operational
Plans. The first item is to find a strong building with good communications
0 USe & an emergency operations center. -

Word leaks to the press that a hurricane watch will be issued later that
daYJ and the announcement is carried in the hourly newscast on the
national radio system. When the weather service is contacted for verification
of the story, the forecasters deny that a watch has been set. The denial is
reported on the radio the next hour. _ .

During the afternoon, meetings are held at various government minis-
tries 1o prepare for the hurricané. The protection of equipment critical to
the operation of each ministry is given a high pnon(tjy. Bundm[q materials
and sandhags are requested from the public works department to Protect
installations'in the low-lying and exposed areas, hut available su_plp les are
soon exhausted. Precautionary measures alqn([] the coast are fairly exten-
sive: little attention is given to areas further infand. _

The Borracho Red Cross reviews its plans for dealing with the disaster. It
has a series of quides issued by the Lealgue of Red Cross Societies to Serve as
a model for its own activities. As staff review the guides, it becomes clear
that most are for actions that should have been taken long ago, and there is
little that can be done before the disaster strikes. Nevertheless, at the end of
its gneetlng, the director notifies the government that “the Red Cross is
reaqy.”
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In a large government hospital in the capltal city, the administrator goes
through his checklist. The backup generator is réady; the staff have been
alerted: and a number of patients have heen discharged earIY 50 that extra
beds will be available in case of an_emergenC)(. One problem is found,
however. The stockpile of drugs for diseases that the hospital administrator
suspects might occur following a hurricane is low and in some cases, drugs
are missing”entirely, The administrator contacts the EPC, which in turn
conéac_ts th% International Emergency Assistance Agency and asks that these
medicines be sent immediately. .

In the country that formerly ruled Borracho, which has a large Bor-
rachian immigrant community; there is growing interest in the hurricane.
The news media, sensing this interest, prepare to dispatch reporters to
Borracho to cover the hufricane.

August 31 S _
At 1:00 am., the storm intensifies again. At 1:15 am., the weather service
ISSUes a h_urrlcane_warnm?. o _
The prime minister calls the EPC to check on. its activities. The director
assures the prime minister that everything possible is being done. At the
same moment, the EPC istrying to_deveIoR an evacuation plan and tofind a
list of buildings designated as hurricane shelters to give to the news media.
At dawn, the citizens of Borracho awake to hear the radio announce the
hurricane wa_rnmp. The newspaper Publlshes the newly found list of
buildings designated as hurricane shelters, some of which no longer exist.
The EPC then Pqes on the radio with a “new” list of shelters and urges

persons in low-lying areas along the coast to evacuate. ,

. Within several hours, the police in the Rio Dulce area (fa_br_oad, low-lying
river delta region) report that they cannot reach several |sh|n(_1_V|IIages on
the coast because r|3|n(l1 tides have cut off the roads. The police re?uest
trucks and boats to help evacuate these villagers. The Borracho Defense
Force sends several convoys of trucks carrying assault boas to help.

As a precautionary measure, the EPC recommends that residents of

Puerto Esperanza be”evacuated as soon as possible. o

By noon the only signs of the approachln% hurricane are the rising tides
alonig the upper portions of the eastern coast. Winds are now gusting, and
theré are intermittent rain showers, _ _

Members of the EPC are running out of time. Hundreds of details
remain, and each minute someone thinks of some new precautionary
measure that should be taken. One of the problems facing the committee is
what to do about numerous complaints of profiteering. in the sale of
emergency supplies. At 2:30 pm., the director asks the prime minister to
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declare such practices illegal, which he does in a newscast 30 minutes

|ater, , _

At 3:00 pm the EPC receives a call from the International Emergency
Assistance Agency informing it that it is |mP033|bIe to deliver the requested
medical supplies due to the proximity of the storm. =~ _

At 4:30 pm., the foreign news teams arrive and begin their live televised
reports. The firs story"describes the profiteering and shows pictures of
several well-armed store owners_defending their progerty against looters,

At 5:00 pm., the weather service announces that the hurricane’s course
has now changed, putting it on a track for the central and southern portions
of the country. The impact is predicted for the early morning hours of the
following day. Winds are now gusting up to 60 kilometers per hour.

The EPC receives the news with great anxiety. Most of the preparedness
activities have focused on the northérn regions, not the south. Warnings are
quicky issued to evacuate Puerto Esperanza. _ _

Twenty minutes later, the prime minister ?oes on the national radio and
television to issue a plea to all persons in Tow-lying areas to evacuate as
quickly as possible. He su%gests that those who cannot escape should seek
shelter in churches and schools. o

At nightfall, the column of armY trucks arrives in the delta. Thousands of
families have waited until the last moment to leave and are now trying to
walk out of the area. The main road is packed with thousands of evacuees.
After two hours, the trucks are unable to move any further, _

In_ Puerto Esperanza, the sea level is one meter ahove normal. Water is
comlng across the road that separates the community from the sea, and
large Dreakers are quicky eroding the roadbed. Vehicles attempting to
evacuate have stalled. The residents of Puerto Esperanza begin maving
away from the sea on the only other road that links the area with higher

round, but this road is also low and crosses two streams that are now

ooding. At 10:00 p.m., a bridge collapses and the peoRIe are stranded.

Word of the plight of Puerto EsPeranza Is flashed to the EPC. It orders an
arm en(t;meerm% battalion to attempt to evacuate the people. The army
sends a Truckload of small boats to the fallen bridge but, by the time it
arrives, the surface 1s too rouglh and the plan is abandoned. Twenty-five
hundred families begin scrambling to their rooftops. Two thousand people
will not make it to safety.

Midnight:
Comlgnunication from the capital to qutlying areas is lost.

At 2.00 am., passage of the eye of the hurricane is recorded at Puerto
Blanco, 45 kilometers north of thee capital. Winds in the capital reach a peak
of 200 kilometers per hour.
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Aftermath:

By dawn on September 1, the winds have subsided to 100 kilometers per
hour, and a few people are beginning to venture outside to see the damage.
B% 10:00 AM., winds are still qusty, but it is possible to leave shelters and
ofher structures without too nuch’ danger.

In the capital, wind damage is severe. Almost every house has been
damaqed somewnhat. The slums have suffered heavily, with total destruction
of bui dln?s as high as 85 percent in some areas. Casualties exceed the
capacity of the hosgltal by 200 percent. A major disaster is reported at
Puerto "Esperanza, but haS not yet been verified. No news has Yet been
received from the rural areas, and the Defense Force reports that contact
has not been reestablished with the trucks sent to evacuate the delta.

At noon, the prime minister orders a helicopter to take him, the director
of the EPC, the Red Cross chairman, and several cabinet ministers over the
affected area. In their flight over the capital, the prime minister is shocked
at the extent of the damage. As the helicopter moves over Puerto Espe-
ranza, the extent of the devastation and loss of life is shockingly apparent.
The few survivors clln? to the tops of the few buildings that have Survived
the storm. As the helicopters of the prime minister’s party swoop low
overhead, all aboard see frantic gestures for help. _

As the prime minister’s helicopter returns, he is informed that a tidal
wave has swe?t approximately 45 kilometers into the delta region. Over-
flights report that whole V|IIa?es have vanished.

t the Emergency Operations Center, reports are _fra?mented and
confused. The death toll and damage are reported high in all parts of the
affected area. It is difficult to discern a pattern because the reports, are not
submitted in any standard form_or classified according to priority. The
Emer?ency Preparedness Committee is barraged by _rePorters_cIamormg
for information. Members of the EPC decide that their irst action shoul
be to_conduct an extensive survey of the damage. Their second action is o
ap%omt the Red Cross as coordinator for all émergency relief. o

n Embassy Row, ambassadors are beginning to recéive cables asking if
offers of aid should be made. One ambassador is upbraided for not sending
an immediate disaster assessment and a request for aid.

By nightfall, more contingents of foreign' press arrive. By the next day,
\tlcghrdreports will have made Borracho the number one neis story in the

At 800 ,. the EPC meets with representatives of the voluntary
agencies and the foreign embassies. The director of the EPC reports on
casualties and damage and lists the pledges of aid and assistance that have
been received from other governments. The agencies ask for instructions,
but it soon becomes clearthat no reconstruction plans or activities have
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been prepared. The EPC’s apparent indecision and lack of leadership is
rep(i ted to tpe rime, minister, . . : : :

A thr_ou% the night, casualties continue to arrive at hospitals and aid
stagions in t 8 affected z?nei. .

verseas, donations of relief gé)ods are collected at voluntary algenues,
churches, and the consulates of Borracho. Donations are especially heavy
from communities with large numbers of Borrachians.

In Geneva at the headquarters of both UNDRO and the League of Red
Cross Societies, lists are established to record all major donations. They are
to be updated daily and sent to a long list of voluntary agencies and foreign
ministries.

Septemper 2: . -

AP %)6 am., the prime minister announces that he has taken personal
command of the' emergency operations and reconstruction and has
appointed a new Disaster Relief Committee to take over from the EPC. He
calls on the international community for help. He orders the army to patrol
the u[y to prevent Iootm%

At .30 am. the Red Cross sends a telex to the League of Red Cross
Societies requesting fents, clothm?, medicine, and food. _

In the foreign ministry, offers of assistance are pouring in. At the airport,
the first flights of relief goods are arriving. They consist of tents, medicine,
blankets, and military rziugn Packs. ,

At 10:00 am., a local doctor reports a possible case of cholera, The
prime minister orders mass innoculation of all persons in the disaster

are&. . . R

\t 11.00 am. hospitals appeal to the prime minister’s office for
assistance in replenishing medical supplies. The prime minister passes. this
request to the governments that have offered assistance. At the Same time,
the airlift of medical supplies requested prior to the emergency is arriving at

the airport. . .
erﬁe pvofuntar agencies and churches hold a meeting at the damaged
headquarters of the Association of Humanitarian Agencies in Borracho to
decide what to do. After hours of discussion, they decide to donate all
money received to the government and all materials to the Red Cross,
Churches report that spontaneous donations of clothing are heavy and ask
the Red Cross to arrange for helicopters to carry the donations to the
mountains, The Red Cross agrees and diverts several hehco_Fters from
search-and-rescue operations. The director of the Red Cross will later lose
h|sA0b over this decision. ,
t Red Cross headquarters, the first accurate casualty reports from
outside the capital are beginning to arrive. Heavy losses are reported in the
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delta. The largest number of casualties occurred when churches and
schools used as shelters collapsed or were flooded. In one church alone,
400 people are reported dead. _

The Red Cross, severely constrained by lack of resources and with no real
organizational infrastructure outside the capital, asks for a mee_tln% with the
government to clarify responsibilities. At this meeth, It is decided that the

ed Cross will continue to have responsibility for relief coordination in the
capital and that the government will reassume responsibility for all other
areas.

In the industrialized countries, televised reports of the devastation have
begun to arrive. The most vivid reporting is about the tragedy of Puerto
Esperanza. The story depicts the ineptitude of the government and ends
with a statement that, unless massive international assistance is received,
survivors will starve to death. Ovemight, reliefagencies report donations in
excess of half a million dollars. o _

,Reahszg that the telecast has had a major impact on donations, the
director of a voluntary agency with a program in Borracho contacts the
network and asks that'the organizations working there be identified.

Several aqenmes decide to send their disaster officers or senior personnel
to the area 10 assess needs and to coordinate emergency activities.

At UNDRO a decision is made to dispatch “someone to assist in
coordination and disaster assessment,

September 3:

The airlift of aid continues. The majority of aid is provided b%_forelgn
?overnments, many of which have stockpiles of relief goods. S |?ments
rom .nongovernmental agencies also ber to arrive. Some of these
materials, ‘especially aid from governments, come from stockpiles, and
these are sorted, bundled, and well-marked. Other materials are simply
packed accord[n? to size, with each bundle containing a hodgepodge of
different materials, which must be sorted upon arrival in Borracho. ~

By midmorning, the Defense Force is besieged with politicians clamoring
to use military hellcoPte_rs to fly over the disaster area to see the dama%e.
_ By noon, groups of villagers from remote highland areas be?m to filter
into aid stations 1o report massive destruction and heavy loss of life due to
|andslides and flooding in the denuded mountains.

Overseas, more news stories arrive daily with scenes of death and
destruction in Borracho. The voluntary agencies (volags) that do not have
%rogra_ms in Borracho feel public pressure to ?et involved. For years Alpha

rganization, a medium-Sized International development &gency, has
wanted to initiate a program in Borracho, but did not have the mongy. The
overseas program coordinator argues that the hurricane has provided an
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Stages in a disaster: a A satellite photo reveals a storm system, b The morning after, a
storm has become a disaster for the inhabitants of this village, c A relief agency comes
in to distribute supplies, d Sometimes, however, the aid is neither appropriate nor
distributed soon enough to those who need it most, e Victims construct temporary
housing out of available materials.
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ideal opportunity to begin a program because funds can be raised not only
for relief but alSo for development activities. Alpha decides to initiate an
appeal and begins to recruit a staff for the Borracho program.

%%tember 4. : o
\fter press reports of looting the previous night, the government slaps a
m%ﬂtlm curfew on the disaster area. _
Now that certain roads have been re-o_Pened, the government begins
distribution of relief goods outsie the capital. Supplies had been confined
to deliveries of food and medicine by helicopter, but now truck convoys are
able to take Iar?er amounts and a wider variety of aid to the rural areas.
At the airporf, a call %oes out for volunteers to help sort relief materials.
The sheer volume of the material and the confusion caused by poor
packaging require several thousand people working at the airport and at

other sortjng centers, .
ﬁ]rougho%t tﬂe a}fected area, a tremendous salvage effort is taking place.
People are busy trymfg to gather up as much building material as possible,
especially the tin roofs found wrapped around trees, curled on the ground,
or Igmg Intact. Thousands of makeshift shelters have been built out of the
rubble.” Several foreign press correspondents assigned to do a story about
the need for tents ask a group of victims to StOF- ammering o, that their
sound man can record an interview with a relief official arriving with a
sh|8ment of tﬁnts. : : :
verseas, the voluntary agencies are queried by the press about their
Flans for relief and recoristruction. Privately many of the staff are worried
hat more detailed programs have not been formulated. In order to speed
things along, several agencies send additional staff to get things moving.

September 5 : : :

A mlgday, the absence of clouds allows high-flying reconnaissance planes

t0 phPto ra[r)h the ar?a. . :
Helicopters arrive from the overseas m|I|tar¥ bases of a friendly govern-

ment. Their first activity is to airlift a complete field hospital to’the delta

region. L . : :
qjﬁroughout the _day, massive aid continues to arrive by air. Supplies are
unloaded from milifary and commercial transports and transferred to
helicopters for delivery to the rural areas. _ _
In the capital, the Disaster Relief Committee calls a meeting of relief
agencies. To reduce duplication of effort, the government asks each a?enc
to take responsibility for relief and reconstruction in one particular sector.
list of communities is placed on the board and each agency selects one to
assist. Several voluntary agencies that have worked in the country for many
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Years are not present at the meeting (later referred to as the “lottery”), and
he areas where they have had extensive experience are assigned fo other
a?eﬂaes. No attemEt is made to verlngy the qualifications or capacities of any
of the new agencies present at the nieeting.

September 6:
Reports of corruption and favoritism in the distribution of relief supplies
are reported in the press. T_he,Brlme minister asks the churches to form
committees to oversee the distribution of relief goods in each community.
Durmsg.the da|y tpree.dﬁferent voluntary agencies call coordination
meetings in separate locations.
At midday, the government calls for more volunteers to help sort and
Eacka e mcomlln% relief geoods. Bhe total number of people involved in
ortmg1 materials now exceeds 4500.
In the early afternoon, the prime minister visits Puerto EsReranza and
gromlses massive aid in a rousing “phoenix from the ashes” speech
roadcast on national radio and issues an appeal for cooperation from all
Polmcal parties and factions in the reconstruction effort. Two hours later,
he leader of the opposition calls a press conference where he notes

[n%sswe corruption” and vows to make equality of aid an issue in the next
election.

September 7.
At 1000 am., the Disaster Relief Committee calls a coordination meeting
E)tertl}'gﬁ%% the government and voluntary agencies to discuss housing recon-
At midday, the UNDRO official arrives and offers to coordinate foreign
a3f|stance. he DRC agrees and that afternoon the UNDRO representative
calls a coordination meeting for the next day. o
_That evening, a radio station operated by a Prqup of evangelical mis-
sionaries resumes operation. Church leaders tell" disaster victims that it is
B e&asylgrs that have brought calamity to Borracho and calls for a national

September 8-14 (Week Tio): _ _ _ o
Throughout the week, aid continues to pour in. At the airport, aid is
classified into two categories: the well-marked and -packaged aid arriving
from governments and’ the more experienced relief agencies, and the so-
called Junk aid, which includes individual contributions and gifts thrown
together and shipped with few, if ar%v, markings. Many packages are
irrelevant to the needs of the people of Borracho. Workers chortle amon[qst
themselves about electric frying pans, cans of smoked oysters, used nylon
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_stockmqs, odd lots of shoes, and instant mashed potatoes (which are
inadvertently used hy a number of women as a laundry detergent).
_During thie morning, a group of visiting congressmen arrive on a fact-
fmdmg mission. They demand helicopters to fly over the disaster-stricken
area. Later that day, an interim aid agreement between their government
and Borracho is 3|g<ned. . :

During the week, numerous coordination meetings are held some
under government sponsorship, others at the instigation of one or more of
the voluntarx agencies, and one called by UNDRO. ,

Early in the Week, photoFraﬁhs fromthe high altitude reconnaissance
flights ‘arrive and are given {o the government; Borracho, however, has no
phBto Interpreters. . .

uring the week, the relief agencies in Borracho are offered large
donations from foundations, intergovernmental organizations, and their
own governments. Most of the donors are anxious that the money benefit
the victims as soon as possible; therefore they attach a restriction that the
mone_Y be spent within thirty to ninety days. . _

DauA, new relief agencies (some “instant agencies, such as Friends of
Borracho) arrive. They are assigned areas of responshility by the DRC.
Expatriate volunteers ‘also start to arrive. Among this group’ are several
doctors who pester local medical officials for assignments and interpreters.

Also _arrlvm? are a number of manufacturers reEresenta_twes from
companies that produce small prefabricated buildings. Each claims to have
the “ultimate solution” for rebuilding low-cost housing. Some houses are
touted &s tempora_rg/ and others as permanent. The DRCT, unable to choose
among them, decides to hold a housing fair where the manufacturers can
set up"their units and show them to the public. The people s preferences
will be determined and a housing system will be selected. _

Ata meetlnqofth_e DRC, man¥w age relief committees report long lines
for food at distribution centers. The same day, the government is offered a
huge food-aid package of surplus commodities. There is one restriction: the
food must be given away. Degspite some opposition from farmers and
cooperatives, the government signs the food-aid agreement.

At midweek, the hospital administrator reports a new problem. Parents
have been arriving to look for small children evacuated from the mountains
by helicopter, The DRC asks a voluntary agency to helﬁ reunite families.

Several embassies in Borracho advise the volags that they have money for
housing reconstruction and they will accept proposals if they are submitted
within ‘one week. Proposed projects must be completed ‘within sixty to
ningty diys. _ .

~Several” embassies also offer the volags surplus food commodities to
d|?]tr|bute. The food must be given away or distributed in food-for-work
schemes.
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Ata m_eetmgi of the DRC, several agencies point out that the distribution
of free aid to the victims can he counterP_roductlve. The chairman of the
DRC reacts f|r_m|2/, saying that to ask victims to pay for food or other aid
would be against the” humanitarian principles of disaster relief, and he
orders that all aid be given free to the victims, Several local development
%&%ﬁ?asn targue that this will create dependencies, but the government is

In the private sector, architects and engineers offer their services to
voluntary a%encles as advisors, At first the a?enmes are_excited at the
prospect of having this technical assistance, but they soon discover that few
of the_ professionals are familiar with the traditional housing built by the
majority of the people in the country and that their idea of low-inCome
housing is far too expensive for most of the agencies, not to mention the
victims themselves. _ o _

Housing is rapidly becoming a major issue. The chairman of the DRC
appeals for rapid housing action, citing the apProachmgi rainy Season iﬂve
months off). He states that it is qovernment policy that all housing must be
made of “permanent materials™ that are hurricane-proof, A few agencies
point out that the cost of permanent construction will limit the number of
people who can be served and that so-called permanent materials require
more sophisticateq reinforcement for safety. The government, however,
refuses 10 change its policy.

September 15-21 (Week Threg): . _
During the third week, emphasis begins to shift away from emergency relief
%%té\égtws to concern about interim recovery and longer-term reconstruction

Foreign military engmeers arrive with heavy equipment to help repair
roads and bridges, and most of the roads are Soon reopened. _

Helicopter pilots report fewer cargoes and are withdrawn. The prime
minister, sensing a chan?e in mood,” appoints a National Reconstruction
Committee to coordinate long-term recovery, but announces that the
r[r)]!estaster Relief Committee will remain active until all relief needs have heen

By this time, a central volag coordinating committee, acting under the
lea ersh|F of the Association of Humanitarian Agencies in Borracho, has
evolved. It is subdivided into various “topic” committees to deal with issues
such as housing and agricultural recovery,.

Late in the week grou?s of international banking officials arrive for talks
on reconstruction loans to the government, The prime minister orders the
Finance Ministry to give top priority to refinancing the national debt.

Insurance. adjusters complete their initial reports. The business com-
munity is pleased that most claims will be paid promptly and that the
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insurance companies have been lenient. The businessmen begin to hire
construction workers to help rebuild. The wages for carpenters and masons
skyrocket and even tradesmen with limited ‘skills find" there is no lack of

0bs, : : :
J There are reports that a boom economy is developing and ﬁrlces_ are
climbing at an astounding rate, especially for materials and"tools that will be
used in reconstruction. The government, fearful of creating a black market,
hegitates fo establish Pnce controls, _ o
The Disaster Relief Committee is informed that relief goods, including
food from the food-for-work rogramjs, are showing up In local markets.
The government issues an order banning such sales. _
Local farmers protest the distribution ot free food, and farmers’ organiza-
tions report that, if the food donations continue, farmers who have been
able to salvage some of their crops will have no market for them.
Housm% réconstruction and agricultural recovery are proving difficult for
some of the volags. They cable their headquarters_for permission to hire
several noted specialists fecommended by a local university. Fearful that the
hiring of consultants will add to overhead costs that donors would criticize,
the headquarters decide a%:unst hiring the specialists. _
The National Housing Bank annodinces fow-interest loans for housing
repair and replacement, with special criteria to enable the poor to apply,
he field director of Beta Aid, a voluntary age_nc%,_ reports difficulties in
setting up the reconstruction program outlined in is initial proposal and
rec!)uests an extension of the ninety-day limit. The donor refuses, cﬂ_mg
public pressures to act quickly. In"order to speed the _proPram,_ the fiel
director hires workers from another region, chooses a simple design for all
the houses, and begins to mass-produce them. The Beta program will later
be praised amon% e foreign agencies as a model of speed and efficiency,
but condemned Dy local people as a program that built slipshod housing
and failed to emploK people in the disaster area in need of work and cash.
Overseas, Borracho no longer retains front-page interest, and voluntary
agencies note a sharp decline in donations.

September 2228 (Week Four): , o
At the beginning of the week, the UNDRO representative submits his final
report on the disaster and then leaves the cquntrz. The_ coordination
meetings, now poorly attended, are reduced to hiwee IK affairs. The prime
minister declares that the emergency is over and lifts the curfew,

The government announces a change in_policy on the distribution of
relief goods and agrees to allow sales of certain iters. It also Hoes on record
as encouraging the subsidized sale of building materials. [t is left to the
agencies to establish eligibility requirements. In the countryside, the
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differing programs and varying levels of assistance ﬁro_\nded by each agency
lead to_complaints by the” disaster victims. The National Reconstruction
Committee (NRC) considers setting uniform reconstruction policies. After
much,discussion, 1t cecides not to set the policies, fearing that the voluntary
agencies and their donors will resent such a move.  ~

New agencies continue to arrive. Those already operational report a large
number “of visitors “tour!n_?” the programs for ideas and advice. Some
%1gn?QC|es complain that visitors are taking up excessive amounts of their
Ime.

In some areas, a?enues form consortia to work to%_ether but in other
cases, rivalries develop and agencies become bitter critics of each other,

Many programs report a sudden loss of staff. Until now volunteers filled
the majority of positions and carried out almost all of the relief work. As
relief efforts wind down, volunteers leave to return to their normal work,
Among the first to gio are farmers and unskilled laborers. Some offer to
continue working if the agencies will E)ay a decent wage, but the agencies
refuse to do so, believing that people should not be paid for helping
themselves. As the defections increase, however, the policies of the agencies
change and a number of workers are retained at minimal wages. ~

In"a remote mountain wllage, ECHO _ International (a newly arrived
agency) calls a town meeting and, through mte_r,oreters, tells the people that

CHO has been assigned to help rebuild the village. It orders the people to
stop rebuilding until"the agency decides what to do. _

News media in Borracho report that reconstruction programs are in-
advertently helping only landowners and homeowners, hecause renters will
not rebuild houses for fear that the owners will then force them out. The
issue_of the land tenure pattern and the need for land reform are not
mentioned. _ .

Overseas, news accounts also mention reconstruction inequities. Several
agencies are accused of not reaching the_qurest of the poor. One a{qencxr
that has elected to concentrate on rehui dlnﬁ and improving tradifiona
housing is criticized for rebuilding slums. Other news reports criticize the
agj progrﬁws for inacvertently supporting a corrupt, nonrepresentative
government,

October-March: _ _

Aid continues to arrive. The local relief committees have been re-formed as
reconstruction committegs. Food aid is now arriving in ever increasing
quantities. There is continuing o’BPo_smon to the food program, however,
especially from the Agricultural Ministry. Its fears that farmers would not
replant are coming true. The ministry” thus proposes a system of price
supports, but the only farms eligible are the larger farms along the coast.
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Continued complaints over inequities in aid lead the government again
to consider establishing uniform reconstruction policies. After much
dehate, the NRC decides to develop a “model approach” and recommend
that agencies use it as a guide. The agencies completely ignore it

A qroup of landless tenant farmers, left homeless by the hurricane and
led by community organizers from the opFosmon party, occupies a large
tract ‘0f undeveloped land at the edge of the capital. The government
fearing the political consequences of ew_ctmg it, agrees to acquire the land
and sell it to the families. To keep the incident from being repeated, the
government announces that people involved in the occupation will not
receive financial assistance or materials for housing reconstruction. A
church agency offers to provide building materials™in defiance of the
government, Other landless families then embark on similar “invasions.

Ata meetmg_ of the NRC, a group of low-income families from a large
town in the Rio Dulce region protests that the agencY assigned to Its
community has not been seen since the day after the “lottery.” A check by
the NRC Teveals that the orgiamzatlon, ings of Deliverance, is not a
re([n_stered chant?]/ but a tax shelter created by several businessmen tojustify
a {rip to Borracho. The total contribution of Wings of Deliverance s ong
thousand dollars, _ o

As reconstruction progresses, the government realizes that its policy on
permanent housmg? Is Unrealistic and agrees to permit reconstruction
programs to rebuild traditional housing as long as the resulting con-
struction is “safe.” The Housing Bank, however, refuses to grant loans to
pe%ple working with traditional materials.

ther problems complicate reconstruction. Land costs escalate. Small
farmers unable to recover sell their land and move to the towns. In the
capital, it is especially hard to find adequate housing. The number of land
Invasions inGreases. :

At a meeting of the NRC, the secretary reports on a survey of housing
reconstruction” programs. Ifort}{-ﬁve non%ove_rnmental organizations are
involved in housing reconstruction. Twenty-nine are located in the capital
or the immediate vicinity, ten are located along the highway connecting the
capital and the delta, and the other six are located in the mountains. The
report also shows that only 35 percent of the total area affected hy the
hurricane is receiving reconstruction assistance. Therefore the goverriment
must establish a housing program to fill the |_(‘1aps._ _ _

The prime minister ofders the Ministry of Housing to begin constructing
housing projects for disaster victims. Puerto Esperanza, where the recon-
struction efforts have been very slow, is selected as the site for the first of the
new housing projects.
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Overseas, Borracho is gone from public consciousness. Funding for volag
reconstruction projects must now compete with other projects or get by on
the remainder of the donations raised during the emergency. _

Returning home, a relief organization prepares a ten-page “evaluation”
of its program that consists mainly of a brief description of the hurricane, a
summary of the materials donated, and a picture of its disaster officer with
the prinie minister.

Midyear:

Six months after the disaster, all but a few forelfgn agencies have departed,
claiming to have, comPIeted reconstruction of their assigned areas. The
NRC surveys indicate that work is incomplete. Sixty percent of the urban
residents and 85 percent of the peaple in the rural areas are still without
replacement housing. _ _ _

Midyear marks the end of the first post-disaster harvest. Observers notice
a resurgence in housing demand, as people now have the time and capital
to rebuild. However, only a few agencies remain to provide technical or
financial assistance. Even among those agencies that want to stay, funds for
continued operations are nat available. To help meet the new demand, the
government seeks a loan from the International Bank to finance other
reconstruction activities, After two months, the loan is approved in prin-
ciple, .but funds cannot be made available until the next fiscal year, further
delaying reconstruction, . _

In"the agricultural sector,_surve¥s indicate that decreased agricultural
Product_lon necessitates continued Tood aid for another year. Areport by
he Agricultural Ministry that the number of small farmers has declined by
seven to ten percent, and that a significant portion of the land formerly
devoted to growing rice in the delta region is now used to produce cotton
and other cash craps, goes unnoticed.
Having now experienced the Borracho hurricane, what was wrong in the
various responses? Keeﬁ_thls scenarig in mind as you read further. You may
also wish t0 return to this chapter after you havé finished the book.



Community Reaction to a Disaster

COPING MECHANISMS

In order to understand how a society responds to a disaster, it is necessary
to understand more about a little-known subject, namely, how a society
“copes” with an unusual or stressful situation. In every Society there is
variety of internal social structures that help individuals and families
through difficult periods. These are known as coping, mechanisms. In a
disaster _ther become collective instruments for organizing action on behalf
of the disaster victims, The relationship of individuals and families within
this system may be either formal or informal. Generally, the relationship
has been warked out over generations. Each person knowis how to react and
use the various mechanisms available. Examples of coping mechanisms
are: the fa_mll?/, the extended family, religious organizations, and clans,
They can include more formal organizations such as villages and local
%ove_rnments. In_Latin America the patron System would also be included.

oping mechanisms have been classified by anthropologist Margaret
Kieffer (1977) as either internal or external.

Internal Mechanisms

‘he most basic coping mechanism is that of the family. In its simplest form,
the nuclear fam|l%/ consists of parents and their children. Extended families
consist of more than one nuclear family that are related by kinship, share a
common residence, or are joined togéther in economic ‘activities with an
authoritative or ceremonial head. Social units are the strongest of all the
co?mg mechanisms. Kinship is a strong bond, and even when members of
a family unit move away from a community, there remains a strong
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association and obligation to those remaining. In time of need, people may
look to their family Tor support if a strong_social tie remains. N

~In a disaster, the primary means for coping are the social units. Families
first help members of their own family, then relatives, then neighbors. In
the immediate emergency period, assistance includes searching for and res-
cuing victims, transporting them to nearby medical facilitieS, recovering
belongings and erectm% emergency shelter, E)_rowdm? temporar}g Iodgm% 0
those who have lost their homes or are still threatened bY the disaster,
providing immediate food supplies, clothes, and blankets if they are
required, and the mutual sharing of salvage and repair work. The comfort-
ing of each other during this time is one of the most important aspects of

coping.

Pn _(I]he transition phase, it is the social unit that is most looked to for
emotional recovery. Durmlg reconstruction, family and friends offer a
combination of maney and [abor to help the victims or each other to restore
homes and agriculture.

RELIGIOUS INSTITUTIONS

Examples include local religious institutions such as churches, mosques,
temples, and the social or%anlzatlons affiliated with them, such as men’s
and women’s societies and social service organizations. Religious insti-
tutions help individuals to cope in a number of ways. During the
emergency period, many people look to religious organizations for
|eadership, and this is probably their most valuable function. Religious
institutions and leaders also provide much in the way of emotional support
and comfort to the victims. More functional assistance includes provision of
shelter and burials. In some areas, churches are called uP0n 10 ensure that
emergency aid is distributed equitably. In Dominica, following Hurricane
David, the Dominican Christian Cotincil was asked to supervise much of
the early distribution of reliefgoods. _ _

During the transitional phase, religious institutions continue to provide
|eadership and social services, and many take on such additional roles as
lending money, providing small cash ‘grants and material aid to meet
individual needs, and serving as consignee for relief goods. In Jamaica,
following the 1979 floods, many churches that owned Iand in the disaster-
affected area loaned or leased 1t to flood victims so that they could plant
crops and cultivate them while waiting_for the flood waters to recede.

_In the reconstruction period, direct involvement of most religious orga-
nizations tends to fade, except for the leadership role. Religious orga-
nizations are, however, an excellent contact for outside_ groups, allowing
them entry into the community. They thus serve as a major focal point for
long-term’reconstruction actions.
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Survivors of the Guatemalan earthquake turned to the church to cope with the
disaster. (Photo: Ron Sawyer)

POLITICAL ORGANIZATION

At the village level, the number of political organizations is fairly limited.
These_include local formal or_informal govémment (a mayor or town
council, or village chief and village elders), local chapters of the major
poI|t|ca| parties, and the local offices of the provincial or national
government. Political parties play a major role in disasters only if the party
structure is the de facto government of an area, such as is the case in many
socialist countries. The de?ree to which local offices of provincial or
national governments can play a part in disaster response depends on the
degiree of-autonomy that is granted and, of course, the leadership qualities
of the persons within each of the government agencies.
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Following disasters, the internal political organizations provide a variety
of assistance to disaster victims. During the emer_%enpy, the local gover-
ment _provides leadership, supervises the distribution of relief goods,
organizes and supervises evacuations, and provides equipment and tools. If
the situation demands, the local government can also be called upon to
provide order and protection. _ ,

During the transitional phase, the government continues to provide
leadership and, in many cases, serves the additional important function of
Prowdmg information.” At the same time, government concentrates on
hose areas that are normally within its special responsibility; that is, the
restoration of c_qmmumtr services, especially the repair and reconstruction
of critical facilities and ifelines. Governments also often provide land to
dlsa?ter victims, either for temporary occupation or permanent resettle-
ment,

During the reconstruction period, the government again provides leader-
ship and also pl_anmng{ services. Local governments aid or serve as a point
for'the distribution ofthe national or provincial government’s assistance to
victims. For example, local governments may run a credit scheme for the
national government,

ECONOMIC SYSTEMS

There are three such systems: informal, interpersonal economic relation-
ships; patronage; and mutual assistance organizations such as cooperatives
labor unions, quilds, or federations. In the villages, a relative or friend
within the community may make loans to an individual. The patron in rural
Latin American commuriities is usually a person or organization that
employs a large number of peasants or peones. It benefits the patron to help
hl_s(feones recover quickly from a disaster, as it helps to keei) up production.
Aid from apatron may bie in the form oftime or money, although recovery
will rarelr be to a level above what the peon had known before.

Mutual aid groups such as cooperatives are becoming more and more
Prevalent in the developing countries. They may be of a type formed within
he_commumtg itself, or an affiliate of an organization wﬂh_reglonal or
national mem ersh|P_. The 8reatest number of these organizalions are
agricultural cooperatives and labor unions. In a disaster, these orga-
nizations provide leadership as well as some degree_ of financial security.
Members of the organization often hand together during the transition and
reconstruction phases to help each other”out in various reconstruction
activities. These organizations can be the source of loans and grants to
individyal members and, in rural areas, are often among the first to be able
to provide seeds, tools, and fertilizers for agricultural Tecovery. In recent
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years, international relief organizations have looked increasingly to co-
Operatives as their counterparts in the delivery of disaster assistance.

Local economic or%amzanons_ usually play & major part only in transition
and reconstruction phases. During this time, their contributions are one of
the most important factors in the conclusion of a successful post-disaster
program.

External Mechanisms

External mechanisms include social organizations, church-related groups,
political organizations, economic institutions, social and economic devel-
opment organizations, and in some cases, the national ?overnment. _

The effectiveness of external organizations depends Targely upon their
ability to understand and deal with the cultural constraints within the host
sociefy, their view of development, and their ability to communicate
eﬁe%twely with the wcthms. _ : :

These “groups_may become involved during any phase of a disaster.
Organizations with a wide national base can be among the most effective in
assessing and providing early emergency aid. Man%/ international relief
aﬂenmes_ have found national groups fo be effective counterparts for
channeling disaster assistance.

Summary of Mechanisms

Marﬂare_t Kieffer (1977) has devolved several generalizations about coping
mechanisms. The following are among her most important observations.

1 In anv coping situation, that which is most familiar will enhance the
coping mechanism and its ability to operate. _

2. The Iess complex rural cultures have Shorter recovery periods.

3. In more complex situations, alternatives at the internal level are dimin-
ished; conversely, external mechanisms are more applicable to the
urban settnigs. . . : iy

4. In the rural communities, external mechanisms will be more efficient
and effective if they operate throuHh an existing internal mechanism.

5. The more contact a traditional culture has had previously with modern
culture, the more readily will it accept assistance. _ _

6. Strong external influence may act, often inadvertently, to break up internal coping
mechanisms and their effectiveness,

The effects of intervention on coping mechanisms are the subject of the
next chapter.
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CLASSES OF VICTIMS

For present purposes, there are three classes of disaster victims. First are
ﬁrlmary victims—those persons living within the disaster-affected area who
ave suffered injury, the loss of relatives, or damage to their property.
Secondary victims are those residing within the"affected area or on the
border of the affected area, who suffer economic loss due to the disaster or
to actions resulting from relief operations. Examples of secondary victims
are those involved in economic activities dependent upon goods or crops
destroyed by disaster, or shopkeepers with stores insicle the disaster area
who afe not able to sell their goods_either because of lack of cash on the part
of the victims or because materials that are normally sold have been
su%phed without charge by relief agencies. o
erharg victims are those who are Indirectly affected, who live in the same
country but not necessarily in_the disaster-affected area. For example,
people recewmg development aid suddenly lose this aid because resources
are reallocated Tor the disaster victims. This occurred in Andhra Pradesh,
India, foIIowmg the 1977 cyclone. Within the region, water was allocated
evenly during the main growing season to three ditferent irrigation systems,
After'the summer season, there was only enough water left to suPpIy one
sector for a second_crop. Thus the water was supplied to each System once
every three years. The cyclone struck two of these sectors just before the
summer crop was to be”harvested. Though it was not the turn of either
sector to receive water for awinter crop, the government decided to shift the
water allocation to one of the affected sectors, so that those who had lost
their crogs would be able to plant again and thus recoup some of their
|osses. The farmers in the sector that was to have received water that year
thus had_ to share the burden for the disaster. Many were small farmers
already living a marginal existence, and the reallocdtion of the water cut
heavily into their economic livelihood.

COMMON MYTHS ABOUT VICTIM BEHAVIOR

Earlier we looked at some ofthe common myths about the cause and effects
of disasters, espemaIIY as they relate to victims’ needs, There are, however, a
number of other mP/ hs that shaf)e the perception of international agencies
and the donar public that should be reviewed and debunked.

The first of these myths is that victims are totally helpless in disasters. As
we have seen, this is'not the case. The victims always have a varlety{_ of
resources upon which to draw, and each somety has many ways of dealing
with disaster. It has often been pointed out thaf the lower on the socioeco-
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nomic scale, the more self-reliant the family is; the*more self-reliant, the
easier it is to cope with disaster. _ o

The, second myth, and one that is perpetuated by the relief agencies, is
that disasters are situations that require Outside assistance in order for the
victims to cope. Here is an example of the type of headline that often
appears;

VICTIMS CANT COPE
WITHOUT YOUR HELP

This is a gross distortion of the actual fact, Outside assistance has the

potential to be helpful if provided in the right way, but Third World
societies have coped without outside assistance for centuries, and until aid is
Fro_\{l%ed in a culturally sensitive manner, its benefit will continue to be
imited.
_ Myth number three is that disasters wipe out indigenous coping mechan-
Isms—that somehow the disaster creates a condition where local organ-
izations (both formal and mformalz are not capable ofo_p_eratgnfq properly.
Research has shown that, contrary to popular belief, a crisis reinforces local
coping mechanisms and that local organizations often work better in times
of crisis than in normal periods. As we shall see later, the true danger Is that
aid pro?rams that ignore local coping mechanisms often disrupt the latter’s
ability fo function properly and' in"some cases damage them by under-
mining their credibility within the community. ,

A myth believed bY many people, probably generated b?/_HoIIywood, s
that victims respond to disasters with abnormal behavior. It is a commonly
held view that disasters incite panic, hysteria, rioting, and shock and leave
victims too dazed to deal with the situation. Numerous sociological studies
have shown that this is not the case. Even in times of war, people usually
react deliberately both during and immediately after the disaster. While it is
true that much Confusion reigns and social organization mav be disrupted,
very quickly there is a coming together that results in spontaneous action by
the refugees as they look after their own interests. Abnormal behavior is the
extreme exception, not the rule, o o _

A corollary to this i that grief traumatizes disaster victims to the point
where they must be led into activities in order to save themselves. While it is
true that griefand shock often follow the loss of close relatives in a disaster,
grief is something that must be worked out individually and something that
relief agencies are rarely prepared to deal with. Coping with grief’is an
individual process. It is doubtful that any relief program, however well-
|ntetnt_|o|ned could help victims overcome their losses simply by providing
material aid.
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Disaster Assistance:
Some Concerns

The disaster and the havoc that it causes form only one part of the picture.
The ways in which agencies respond to disasters and the implications of that
response for the development of the affected countries are of major
concern, for inappropriate responses, constituting a second disaster, occur
fre1quendy. _ _ _

_The popular concept of disaster assistance is as follows. Soon after a
disaster strikes, resources are marshaled and shipped in. Foreign agencies
work hand-in-hand with local government, relief committees, and societies
to provide organization and materiel to repl_ace disaster losses. After several
months, reconstruction begins and soon things return to normal. Disaster
assistance is seen as humanitarian assistance, and humanitarian assistance is
\t/He\{v%d tl))y (rjr%ost as ahove question. After all, if one is trying to help, how can

at be bad’

If there were no further concerns, there would be no need for this book.
But there is a far greater range ofissues to be considered, the implications of
which are just becoming more clearly understood. Unfortunately, many
relief and development agencies have not yet even identified these issues,
much less begun to come to grips with them,

EFFECTS OF INTERVENTION ON COPING MECHANISMS

It is imperative that an_intervenor attempting to conduct a relief or
reconstruction program first identify the various copm? mechanisms that
exist and understand their role in society. Otherwise the relief program
could damage, the copl_n? mechanisms or substantially reduce their ef-
fectiveness. This is especially the case with external coping mechanisms. As
they play a major role in the society even in normal times, the danger is that
the intervenor, in order to attain short-term goals, will have an overall
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negative effect on society in the long-term. ManY development proqrams
depend upon these coping mechanisms and on the self-reliance that they
encourage.

Unfortunately, most intervenors do not understand the role pleyed by
coping mechanisms in a culture. Many cannot identify them, nor do they
make an attempttodo so. =~ . . _ _

As outsiders, they are not familiar with the society and how it works. Even
a?enues working in the area prior to a disaster, whio are familiar with some
ofthe coping mechanisms, may not have seen how they work collectively to
respond to a disaster. o

Intervenors are often blinded to the long-term implications of a program
by the more obvious short-term emergency needs created by the disaster.
In a very real, humane attempt to respond urgend}( to these needs, they
often do not take the time to explore and ‘identify what is currently
haPpenlng in the community. _ _

ntervenors operate without the social and anthropological data and
background that is needed to identify copln? mechanisms. Even in the
more’ sophisticated relief agencies, there are Tew full-time staff members
capable of conducting an"analysis of the disaster-affected society and
providing information” that can”be used for planning programs. While
agencies have attempted to retain sociologists or anthropologists for short-
term an_alyses, these efforts have usually fallen far short of providing the
type of information that program planners can use to develop a program.

Thus a major. problem confronting any intervenor is how to identify the
coping mechanisms that exist in the Society and how to relate outside help
to these built-in disaster response systems.”Furthermore, outside assistance
must be provided in Such a way as to encourage a collective response using
these mechanisms. Failure to do so can create a large number of problems
that ma){ ultimately damage or destroy the mechanisms as a means of
coE_n%. Intervention can do this in any one of the following ways.

irst, it can undermine the authority and pres_tlge of local leaders. When a
major relief program with resources of material, staff, and equipment is
established, It creates an instant alternative to local resources. If local
leaders are not involved, their prestige may be affected and they may
eventually lose authority. S

Intervéntion can become a disincentive to self-help. In many com-
munities, the expectation of aid has delayed reconstruction efforts. In
Guatemala, following the 1976 earthquakes, a study of three villages
showed that when one village, which was rather small and isolated, learried
of the massive relief efforts being undertaken in nearby communities, it
delayed initiating activities that” the people were perfectly capable of
undertaking themselves (Rosene 1977)
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Even within a single community, intervention can become a disincentive
to self-help. In the village of San Andres ltzapa, Guatemala, an intervenor
“adopted” the village to provide reconstruction assistance and ordered a
halt to all local activities until the intervenor could decide what it was going
to do (Rosene 1977). While this is an extreme case, the very presence of an
outside agency and curiosity about what it intends to do,”especially if no
local leaders dre involved in'the decision-making process, can in itself be a
major disincentive. _ o _
~ Massive intervention can undermine confidence in the copm?:_mechan-
isms, especially external ones. It can do this in one of two ways. First, local
%%enmes with only limited resources can come to be perceived as ingffective,

e experience In Guatemala _?rowdes a good example of this. Local
a%enues could offer only a limited amount of materials for housing and
sfielter. The foreign agencies, on the other hand, could provide whole
houses. Thus many Guatemalans began to deride the local agencies for
their limited resources and capabilities. _

Second, local agencies are often judged by the standard of the intervenor
rather than on the basis of their own contributions. _ N

Few intervenors are familiar with the development issugs within a
community Rnor to their intervention. Thus th%y stand a good chance of
remforcmg the status quo and Patterns of underdevelopment. Researchers
have noted that following disasters, the victims often become more depen-
dent on local patrons, espemally lending institutions and community Bower
brokers, than they were prior fo the disaster (Rosene 1977). Basic problems
within a commuth are often exacerbated by the disaster, but the ability to
deal with the disaster collectively has been Teduced and the power trans-
ferred from Indigenous coping drganizations to an oligarchy or an organ-
ization seeking vaster control over the society. In a recent disaster in the
Caribbean, a foreign relief agency formed” a committee made up of
residents of the community whom he¥ perceived as leaders to handle the
relief and reconstruction pro%ram. Just prior to the disaster, however, the
people in the commuth had formed a social and political movement to
wrest power from precisely the same group of people and had begun to take
economic and political control of the community. The actions of the relief
agency, which were taken prlmanI}/ because these “leaders” spoke the
language_of the intervenors, led to the ollgia_rch?/ regaining control of the
Feolrl*g al{glty through the way in which it distributed the reconstruction and

Relief efforts may obscure underlying political realities. Often, con-
tradictions and inadequacies within a society are brought to light in a
disaster and its aftermath. Just as disaster relief may hinder a positive
adjustment to natural hazards, it may also hinder appropriate social and
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pohUcaI_ad,ustments. In many cases, the very offer ofbilateral relief is based
on political and economic considerations. Here massive disaster relief has
served to obscure perception of social realities and inhibit a process of
positive adjustment. , , ,
~ Even when the intervenors try to use the local coping mechanisms, their
intervention can often still be disruptive. Simply overloading the abilities of
a local group and its staffis a common problem. The old saw that the best
way to kill an organization is to gllve it too much money appears to have
validity in disaster practice. A corollary, of course, is to give too much work
or to éxpect too much from the members of the local group. Overloading
an organization in this manner OW makes it appear weak and ineffective.

Finally, intervention can wipe out the development efforts of indigenous
organizations almost mstandr. One of the primary goals of development
efforts is to encourage self-reliance on the part of the peaple. Yet a massive
relief program that does not take development questions into consideration
can create disincentives to self-reliance, can establish dependencies on
outside organizations, and can foster doubts on the part of the people about
their own ability to control their lives and destinies, The chaos left behind
when intervenors do not fully consider the implications and impact of their
programs can, delay, and in'some cases even inhibit, further development
work. Following the 1977 cyclone in Andhra Pradesh, the development
organizations coming into the area reported difficulty in d,evelopm? econo-
mic and agricultural programs due to the ammosn% resultlng from the ways
previous relief programs had been conducted (ARTIC 1978).

The development issues most overlooked by intervenors are, in sum-
mary.

1 The need tofacilitate cooperative actions. It has been frequently shown that ifa
society is to develop socially or economically, it must aftain a degree of
sophistication in conducting cooperative acfivities. Many agencies over-
look this connection, and ‘some of their programs have reduced the
Bosslblllt_y of cooperative action in future ?roprams. _

2. Participation in decision making. An aﬁency_ hat offers a pre-determined
plan or one prepared without the full participation of the disaster victims
misses the oPportunlty to increase the people’s ability to make choices
and to help them attain self-confidence in decision miaking. In essence,
this represents a continuation of one of the major obstacles to develop-

ment.

3. Dependency relationships. The degree of dependency on institutions or
FeSOUrCeS be?/ond the control of a low-income Populatlon I5 @ major
contributor fo social and economic underdevelopment. The depén-
dency relationship may involve leadership, money, or materials. Depen-
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dency relationships are normally very one-sided in favor of the provider.
Many relief and reconstruction _pro%rams have been shown not onl){_ t0
maintain the dependency relationships but in some cases to establish
new ones (Taylor 1977). _ _ N

4. Political reform. Foreign intervention often ignores fundamental political
problems, within a Society and therefore tends to exacerbate the pre-
disaster situation. _ _

. Political reform and land tenure. Few agencies recognize the long-term
{g]npargt of relief programs, especially n the field of housing, on land

ure.

6. Fostering unrealistic expectations. It has been Po!nted out that many relief
programs have led to unrealistic expectations on the part ‘of the
recipients. The provision of free housing for a relatively small number
of people following the Andhra Pradesh cyclone created the expectation
that everyone who had lost a house would soon be receiving a pukka
brick and cement) house from either the government or a relief agency.
n fact, it was impossible for the ?overnment to provide housing of this
type for even one-tenth of the tofal number of affected families.

It should be clear now that relief and reconstruction programs cannot be
viewed or carried out as separate or distinct operations. They must be
conducted in the same manner as development programs.

It is apparent that many organizations, including some of the most
Pro ressive development groups, fail to make this connection and, promp-
ed Dy the ur?_ent, post-disaster needs, concentrate their energies on rapid
delivéry of refief items. The approaches that they would normally use in
development (Such as extensive citizen P_artlmpatlon, support, of existin
social systems, development of local initiatives) are all put aside in the belie
that the disaster requires an immediate response and the development
approach is too slow, OrPamzatlons that normally encourage “bottom-up™
decision making suddenly take on a “top-down” orientation.

_Yet normal development approaches cannot be discarded in emergen-
cies. Experience has shown that they must be used in de,velopmq and
executing all relief and reconstruction projects. Organizations that dis-
regard the development approach can set biack or even wipe out years of
progress toward development.

THE NATURE OF THE AGENCY-VICTIM RELATIONSHIP

The first and most imﬁ_ortant set of issues that agencies need to deal with
concerns the way in which they relate to the victims. The interrelationship
between agency and victims is the major factor determining whether a relief
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Program succeeds, But even further, it is also the major factor determining
he Impact the relief program will have on the _soue‘% _ ,

Almost from the very egi_mnm of intervention, the first question that
arises is one of accountability. Ask staff members of almost any relief
organization to whom they are accountable, and they will probably reply to
their home office, to their accountants and, almost alwags, to the agency’s
donors. Some may respond that they are also accountable to the I%]overn-
ment of the country inwhich they are working, A few may even say that they
are accountable to their counterpart a?encK In the country. Buf where in
this list is the victim? If this is truly the helping relationship that most
agencies would like to achieve, why has the victim heen left out?

The lack of accountability does not translate to a lack of concern for the
well-being of the _E)eople i the affected community. But without at least
some accountability to the_victims, agencies come to feel that the_g have
almost free rein indeveloping their programs and are not responsible for
either the consequences or the impact ?not that many agencies ever even
consider that the impact m|_?_ht possibly be negative).”

The concept of accountabi \IIV to the victims of a disaster is a concept long
overdue in relief practice. Without accounta,bmtr, programs inevitably
become paternalistic in nature or end up serving the needs of the donors
and the agencies rather than the needs of the victims, Unfortunate|¥,
accountability requires a complicated and time-consuming approach 1
problem solving, rather than a streamlined, simple one.  ~

Paternalism iS often the most difficult thln%for relief agencies to come to
grips with. In any cross-cultural situation (whether mvolvmr% persons from
agencies in the advanced nations and someone from the Third World, or
Persons from different ethnic or socioeconomic classes within a society),
here is potential for paternalism to be either expressed or felt. Paternalism
may be overtly expressed, but more often it takes subtle forms. This is not
to say that it is intentional; but the fact remains that it is there. For examPIe,
the people within the relief or reconstruction program are more often
designated as recipients than participants. _ _

If a relief program is set up by intervenors from outside the community
and all decisions are made by the intervenors, what message is expressed t0
the people in the community? What they may infer is that they are not able
or trusted to handle their own needs. Certairily a demonstration of massive
response points to the inadequacy of the local government and its agencies;
and the more decision making that is removed from the local community,
the more the feeling of helplessness,is accentuated. The central question in
determining whethier a program is paternalistic is deciding whether it
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supplements and complements the existing community processes, or
ignores them altogether. If it ignores them, the chances aré that there is an
assumption of inadequacy andthe program is subtly reinforcing the feeling
of helplessness on the pdrt of the victims. _

In an extreme case, this feeling of helplessness can pervade an entire
culture. The situation In Bangladesh is often cited as typifying the problems
of paternalistic aid. In 1970, when a massive storm surge and cyclone swept
inland from the Bay of Bengal, killing over 250,000 people, massive relief
efforts were mounted within the country. The following year, a fierce civil
war broke out, dls_placm% 20 million people, dlsruptmg aﬁrlculture and
commerce, and bringing the country t0 a complete standstill.

Following the war and achievement of independence for Bangladesh,
further relief efforts were mounted by the international community to help
the country recover.. So extensive ere these efforts that relief agencies
Prowded dssistance in almost every field, and foreign aavisors could be
ound in virtually every ministry from agriculture to health, Ban?Iadesh Was
proclaimed an “international basket case” and in the five years after the civil
war, mjllions oLdoIIars worth of material aid, food, and technical assistance
Were given 10 the country. o

Despite the aid, tremendous food shorta%es existed within various sectors
and aid agencies continually called upon the world commumtr to respond
to the needs of Ban(]ﬂadesh. Soon almost everyone believed that Bangladesh
as a nation was totally helpless and gradually"starving to death. The people
in Bangladesh began to feel the same way. The more aid came in, the more
they “realized” how helpless they were! In this situation, many of the
Bengali professional class “bailed out” and emigrated; those that chose to
stay constantly talked about how bad things were and_how more aid was
needed. Soori those Bengalis who were In charge of various ﬁrograms
de3|?ned to reverse the declining situation began to helieve that they could
not find Bengali solutions and that they themselves were inadequate for the
tasks at hand. It became commonplace within the government to assume
that everyone was starvm? and that the situation” was totally hopeless.
Bangladesh became a self-fulfilling prophecy.

A special set of problems in the a?enck/-vmtlm relationship occurs when
the intervention results in the first extensive contact an isolated rural
community has with outsiders. In the past two decades, there have been few
areas untouched by such intrusions; but in many parts of the world, the
influence and impact have been limited. When a disaster occurs in a remote
area and massive outside aid is brought in, the villagers may have access for
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the first time to modern goods and services. For example, some villages in
Africa had their first contact with modern medicine, education, and
mechanization with the coming of relief aid durm? the Sahel drought.
The way in which this aid is provided can affect the way the recipients
come to perceive not only the goods and services involved, but also the
delivery mechanisms, If the first contact is one in which everything is %wen
away and no return is asked, either in the form of work or cash, might not
the “recipients begin to believe that these services should be provided
indefinitely on the same basis? A further concem is whether continued
dehvery over a long period of time can create a feelm_% of dependency.
For the development agency_Pr_owdm long-term aid, the agency-victim
relationship can be especially ditficult. Many agencies that have worked for
years to develop local leadership and to foster community participation in
decision makmg rush to provide massive aid like everyone else. If the
agency succumbs to the “disaster syndrome” and drops”its development
approach in favor of charity, it stands a good chance of wiping out much of
what it accomplished in ifs previous work. In the eyes of the people, the
agency suffers “image reversal” when it abandons development goals for a
welfare approach. _ _
Unfortunately, even if an agency continues to use development ap-
proaches, it runs the risk of being adversely affected by competing relief
rograms. For example, World Neighbors had been working in the Central
ighlands of Guatemala (in the communities of San Martin, Chimalte-
nango, and SanJose Poaquil) for many years prior to the 1976 earthquakes.
During this time, it had worked to develop local leadership, to form
cooperative savings and loan institutions, and to encourage self-reliance in a
variety of community concerns. After the earthquake, itwas only logical that
the organizations already present in the community should be relied upon
as a hasis for reconstruction efforts. Furthermore,” it was decided that the
reconstruction program should support and improve community processes
and foster a spirit of self-reliance. But notice what happened when other
agencies joined in, _ _
‘One of the components of the_reconstruction program was the dis-
tribution of corrugated metal roofing sheets (known locally as lamina) to
assist people in reroofing their homes. The lamina was sold at a subsidized
price. The people benefited from the lower cost, more people could be
served, and no one was given c,hang. (For those who could not afford to
buy, r\]/vork p_rog)rams were established so they could earn credits toward the
purchase price. o _ _
The program became OReratlonaI in a very short period of time and,
within a matter of weeks, thousands of families had been able to purchase
the lamina at reduced prices. Soon, however, anumber of other programs in
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adjoining areas began to provide the same material free or for minimal
labor. Several months later, other reconstruction programs began offerlngz
not only free lamina but also, in some cases, free houses. The result was tha
the people who had orlgln_al’ly purchased the lamina began to complain that
World elqhbors was frying to take advantage of them. Only after much
eff(t)rt \évas he agency’s Telationship with the people of thé community
restored.

THE ECONOMIC IMPACT OF DISASTER RELIEF
AND RECONSTRUCTION

A relief or reconstruction pro?ram Is essentially an economic system
superimposed on a community that has been affected by a disaster. Take,
for example, the provision of material aid. In order to %et the goods to the
people, an entire network is set up to provide storage, transportation, and
distribution to and within the community. The capabilities of logistical
systems and the range of goods provided expand yearly. No longer are just
food, clothing, and blankets provided to disaster vicfims; often an entire
range of goods that would make a department store owner envious are
shipped t0 the scene. When the distribution system is set up, it is almost
always controlled by the relief agency acting through its representatives in
the communltr. _ _ _
When disaster strikes a community, the economic systems of the com-
munity are also affected. Physical facilities may be destroyed or damaged,
and the distribution of goods and services disrupted. Ifthé community 1s to
return to normal, it is essential that these systems be restored as quickly as
Possmle. But Jll_JSt as these systems are struggling to recover, new systems in
he form of reliefand reconstruction programs appear and compete directly
with them. A recent example occurred on F|{|. One island’ group was
sev,ereIY affected by an intense hurricane that destroyed much of the
agricultural production of the country and approximately 80 percent of the
housing. Massive relief efforts wer organized by the government. To
qualify for the relief, f_aml(lly members had to “show that they were
unemployed as well as being disaster victims, During the period that'the aid
continued, the normal economic systems (such as small stores, material
suppliers, and their respective distribution networks) were bypassed. The
aid, n effect, became a competing System. Thus the victims Were denied
much-needed capital that would™ have enabled them to recover more
quickly. Several of the smaller stores eventually closed, and a number of

su;%ﬁllers put off reordering stock. _
us the relief program de\l/%ed recovery of the normal economic

systems within the community. When the program was due to terminate, it
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Was not suansmg that program stafffound that the food pro?ram had to be
continued because there were still madeguate supplies ‘in focal stores. In
short, the relief program created a dependency situation that was contrary
to the otyectlve_ of 4 qumk return to normalcy,

This adverse impact relates not only to the distribution of good_s, but also
to the effects on local labor. This is especially the case in the housing sector.
When a relief agency develops a housing; Rrogram that provides a per-
manent replacement structure built with €ither pre-fab techniques or self-
help or voluntary labor, the carpenters and masons who are an essential
Part of the normal building process are often circumvented. In order for
hese men to survive, they often must leave the community to find work. In
Guatemala, there was an exodus of skilled masons and carpenters to the
capital. While this was due in part to the good salaries offered in Guatemala
City, there is no doubt that many also were faced with the lack of job
opportunity resulting from various reconstruction programs set up by relief
agencies.

he Important Conclusion to draw is that humanitarian issues like
meedng fundamental human needs for survival and emotional recovery
dominate only the emergency period. In the succeeding phases, the issues
are essentially economic. Housing, reconstruction, agricultural recovery,
the restoration ofjohs, small businesses, and government services—all are
questions of economic revival, Programs that do not help restore the
existing economic systems within a community are, in hard reality, a waste
of time and effort,

DISINCENTIVE EFFECTS OF RELIEF AND RECONSTRUCTION

Only recently have people begun to study the disincentive effects of relief
and reconstruction programs. As yet, there is very little concrete evidence
either to sup?ort or to refute the contention on the part_of many relief
strategists that a mishandled rellefﬁrog_ram can have extensive disincentive
effectS not only on the recovery of the disaster-affected community, but also
on long-term development. ~

This area is too important to |Pn0re. We must have more data. Yet the
gathering of data is often very difficult because of the challenge it makes to
our underIng assum_ﬁtmn_s about humanitarian assistance. A typical dis-
incentive chain goes like this. First, |mmed|ate|¥_ following a disaster Iar(h;e
amounts of food aid are brought in. A distribution System Is set up by the
relief agency, which operates through local workmg groulps Or commiftees.
The food is then given away to the disaster victims. In the meantime
because the food distribution system is apart from the normal system, local
merchants cannot sell the foodstuffs that they have and must Tower their
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Prlces in order to compete with the free food that is being distributed. If the

ood aid program is providing the same items that are normally sold by the

stores, the suppliers will be severely affected and unable to move much of

their own stock. The result is that the)( will not be able to offer a good price

to local farmers to resupply goods that are usually sold and, in order to keep

ahew pr%flt margins up, thiey will pay less to farmers for the goods that they
0 purchase.

Marginal farmers, who grow only one crop, will be hit hardest. In
Practlce, one of two things happens:”either farmers sell out and leave the
and, or the next year they are forced to plant less than in the previous year
due to lack of capital to purchase seeds and fertilizers. _

This disincentive chain can be affected by factors at any link and, of
course, the final results often depend on the”particular country and other
environmental/economic aspects beyond the disaster. It has been noted,
however, that in cases where massive food aid has been provided after
disasters, agricultural production, adjusted for disaster-induced losses, has
dill shown’a decline, _ _ N
~ Inconsidering the disincentive effects of post-disaster aid programs, it is
important to remember that in the immediate aftermath of a disaster, there
often is a very real need for the materials being distributed. The question is
not basically one of need, but rather the manner in which the need is met.

THE "SET BACK" PROBLEM

“Set back” is difficult to define in absolute terms. It is something that
happens followmg a disaster that can be perceived only by those who were
involved in long-ferm development work before the disaster qccurred and
who are witness to the changes brought about by the disaster itselfand the
recovery process. The term “set back™ has been coined to describe the
negative consequences to development of post-disaster intervention. It is
cau_szted by the failure of intervenors to consider fully the impact of disaster
assistance.

In a broad sense, the set back problem represents the loss of an
opportunity to use the disaster to resolve basic problems. In some cases, it
even represents the imposition of new obstacles that must be overcome in
order to attain ?re-dlsaster development objectives. Following earthquakes
or hurricanes, or_examﬁ)/{e, many relief agencies rush to initiate housin
reconstruction projects. Many have no experience in the housing sector an
do not know how to build Safe houses. Instead of taking advantage of a
situation that has eliminated much of the Pre\_/lous unsafe_housing and
provided intervenors with a unique opportunity to start from scratch,
scores of housing programs systematically rebuild thousands of structures
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each (){,ear that actually increase the vulnerability ofitheir occupants to the
very dlisasters that destroyed the houses in the first place.

COMPETITION FOR DEVELOPMENT FUNDS

Relief and reconstruction efforts compete with development Programs for
available funds. In countries where disasters occur frequently, they can
create an enormous financial burden unless adequate Steps are taken to
mitigate their effects. F|[J| provides a good example. In the 1970s, the
country was repeatedI)(_s ruck by hurricanes, which forced the glove[nment
to commit a large portion of the foreign aid received to reconstruction. In
the early 1980s, roughly 20 percent of the foreign aid was Sﬁent_ on overhead
costs alone for reconstruction efforts from four separate hurricanes (Cuny
and Perez 1982). In the housmgr sector, failure to plan for mitigation of
periodic disasters has had a protound effect. Not onIY have the disasters
added to the overall demand for new housing, but the %overn_ment’s
decision to replace the lost houses with expensive prefabricated buildings
has added to the overall cost of reconstruction. Because the replacement
houses are not hurricane-resistant, should another hurricane strike the
same areas, the government would be placed in the position of having to
rebuild houses not yet paid for. This would re(iuwe funds and other
resources that might otherwise have been devoted to social and economic
development programs,

THE EXPECTATION OF AID: A DISINCENTIVE TO INITIATIVE

H|ghl>( publicized relief efforts in recent gears_ have led many countries to
expect similar efforts in their behalf should a disaster strike. Often countries
or communities that are perfectly caPabIe of dealing with a disaster
themselves postpone taking effective action until they determine what aid
they might receive. In some cases, governments and local agencies, have
advised peogle not to do anything because, it might make them ineligible
for disaster benefits. This atfitude is of major concern for both relief and
development agencies, because. it places a Iar%er burden on the relief
ag%n((:iles and gives a disproportionate share of the decision making to the
outsiders.



Change after Disasters

It is a common adage within the relief and development community that
disasters have the potential to introduce change and to improve the society
during the reconstruction period. Often aftera disaster, one hears govern-
ment or relief agency stafftalk about the possibility of rebuilding a model
somelk/ and describe the tasks ahead much in the terms of a phoenix rising
from the ashes. That such a desire is felt and expressed is certainly laudable.
If millions of dollars will suddenly be available, why not use them to rebuild
a better communﬂK? _ _ _

Unfortunatelr, the record of success in producing the phoenix has not
been overly no eworthr. For the disaster victim, recovery means returning
to normal, “and norma usuaIIY means whatever existed before the disaster.
The success ratio of these aftempts to use disasters as opportunities for
change has heen rather low, even in the more industrialized nations where
MOre extensive resources exist. N

This poor showing does not mean that a number of opportunities for
modest change are not present. But usually these opportunities require a
gggﬁlceyapproach, patience, and a long-term commitment on the part of the
_ There are three generally recognized ways in which change can be
introduced following a disaster. The first is known as “invisible change.”
This approach is often used in dealing with housing or material aid. It refers
to the J)rocess of making an improvement of some sort that does not
outwar % affect the appearance or Rerformance of an item or a particular
activity. One example of invisible change is found in the improvement of
traditional building techniques to enahle adobe housing better to withstand
the forces of earthquakes. In Guatemala, Programa Kuchuba'l introduced a
variety of methods designed to make the traditional adobe houses more
earthquake-resistant. Included were better methods for strengthening the
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walls using vertical columns and tymg the columns together by means of

wire cross-bracing. Both the posts and the cross-braces were covered b{ a

thick stucco and were therefore invisible. To someone who had not seen the

gpusm? construction process, the houses would appear to be very tra-
itional,

A'second approach is known as the “substitute method” and is often used

when introducing new varieties of crops. The provision of a new type of
seed—one that is stron?er or that resists various gests, but that re?uwe_s no
basic change in normal cropping patterns—can be substituted following a
disaster such as a hurricane or flood where crops have been affected,
_ The “building block method” is the third approach: an agency begins to
introduce chanqe slowly by first working. to' re-establish @ semblance of
normalcy, and then introducing limited innovations. An example is the
establishment of an Inte(hqrated_RuraI Development _Proqram 987RDP) in
Guatemala by the Save the Children Alliance following the 1976 earth-
quakes. Earlier, the Alliance had considered establlshmr%; a (levelopment
program in Guatemala. When the earthquakes struck, rather than jumping
In immediately to set U'P an IRDP, the organization chose instead to
concentrate first on a limited number of reconstruction objectives. The first
sector chogen was housing. Durmg the first few months, a housing
reconstruction team was formed and began to build a skeleton organization
in the community where it planned to conduct the IRDP, o

For its initial ho_us_ln% efforts, the Alliance chose to use the same invisible
change approach initiated by Pr_o?rama Kuchyba’l. After the program had
been established and the invisible goals attained, staff added additional
activity areas %u_ch as public health, agriculture, and adult education). They
also chose to build up the normal system before introducing the next levél
of change. Not only did each component of the overall program use the
bU|Id|_n% block approach, but the program as a whole used this method to
establish a presence in the community. _
~ These approaches represent ways inwhich an agency can intervene subtly
in a situation where people’s primary motivation 15 to get back to normal &
quickly as possible. However, disasters may also create a demand for
change in certain sectors. Demand change™is simultaneously both the
easiest and the most difficult type of change to respond to with an adequate
program. An agency must first identify the source of the demand and probe
Its depth, Following the Andhra Pradesh cyclone, there was a tremendous
call for improved housing to withstand hurricane-force winds. This de-
mand was interpreted by many of the reliefagencies as being unanimous on
the part of the people living within the_affected communities. What the
populace had in'mind was improved traditional housing or pukka structures
made of brick that were common to the area. Many of the agencies
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interpreted the demand as being so strong that people would be willing to
have non-traditional housing as Iongi 8 It was made of Fukka_matenals.
Because it was cheaper to build duplexes and larger multifamily houses
than to build smgl_e-famnY_Fukka structures, some agencies proposed
h_ousqu schemes using multitamily _dem%ns. Others proposed one-room,
single-family units intentionally designed to be rather small so that the
available reSources could be stretched as far as possible.

In both cases, the agencies overestimated the willingness of the peaple to
sacrifice their traditional houses (which met the functional needs of the
families) in order to move into the safer pukka structures provided by the
agencies. Today, manY of the agencies’ housing units stand vacant, while
|mmed|3tely next to them, a traditional building has been erected and
occupied. _ _

The lesson here is that even where people are demanding change,
agencies must determine in advance how much will actually be accepted.

LESSONS FROM THE PAST

Let’s review some of the lessons from past exloenence and the findings of
the major research in disasters. For brevity, | am presenting, them in an
abbreviated form and placing them in, two broad categories: General
Aspects of Intervention and Aid and Assistance.

General Aspects of Intervention

Lesson _ 1 Relief and reconstruction operations should be conducted
within the context of development. = o , _

Lesson 2: The process through which a family obtains disaster assistance is
more important than the actual aid recelved.

Lesson 3: The people can do it and they known how. _

Lesson 4: The peaple consistently prefer private and informal solutions
over public and formal ones,” even when the latter may objectively be

more adequate. _ _ _

Lesson 5 When properly executed, intervention can provide a strong
stimulus to recovery and a hase for positive changes.

Lesson 6: The rehabilitation system may constitute a more powerful a%ent
for chan?e_t_han the |mBact of the actual disaster (Bates et al. 1963).

Lesson  7: Acfivities should be appropriate to the phase of the disaster.

Lesson 8: “Organizations that Elrnve] on the_scene soon after the im-
pact . . . [are] successful to the degree to which they [fit] themselves into
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Nosow 19

Lesson 9: The role of intervenors is to support activities that local
individuals or or%amz_atlons cannot carry out themselves,

Lesson 10: The lack of uniform reconstruction standards or policies ior
failure of all intervenors to aqree on hasic approaches to relief) creates
undue competition and Tleads to inequitable distribution of
assistance. _

Lesson 11: Massive relief can be counterproductive, _ _
Lesson 12: The anticipation of large-scale assistance by foreign agencies
makes local organizations reluctant to take relief measures. .
Lesson 13 Aid may inadvertently be provided in such away as to inhibit the

recovery process and creafe dependence, N N

Lesson|141:982ellef efforts may obscure underlying political realities (Cuny et
al. 198)).

Lesson 15: Disaster relief may hinder the victims’ own efforts to better
prepare for a recurrence of the disaster. _

Lesson 16: Despite the availability of local resources and solutions appro-
priate to post-disaster needs, there is a str(w/g and growing demand at
all levels in the Third World for “Western™ (that is, highly
technological) responses.

the rescue éégtttern already established by thelocal groups” (Form and

Aid and Assistance

Lesson 1: The subject of disaster assistance has been viewed Predomlnately
from the standpoint of the intervenors. Thus many of the common
relief approaches have evolved in wzys that facilitate delivery of relief
assistance. 1f agencies are to provide effective aid, they must view
disaster assistance from the ‘standpoint of the victims and their
requirements. _

Lesson 2: Many post-disaster needs can be determined based on the natural
hazard, Season, and location. _ _ _

Lesson 3: “In almost every disaster, outside a_(t;_enmes underestimate the basic
rlgss7()2urces sill available in communities” (Quarantelli and Dynes

Lesson 4: Material assistance following disasters generally:
a. IS far in excess of actual needs;
b. is in_proportions larger than needed or usable;
. requires services and facilities that could be used for more
essential tasks; _ _
d. often causes conflicts among relief agencies;
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6. adds to the problem of con%estlon;
f. in some cases may disrupt the local economy (Dynes 1970).
Lesson 5: Relief materials from within the disaster-affected country are more
likely to be compatible with normal use patterns than those delivered
from a different culture; and the most useful materials provided by
intervenors are those purchased in or near the disaster area.
Lesson 6: Re-establishment of the local economy and job security is usually
more important for disaster victims than material assistance.
Lesson 7; Assistance provided by international relief agencies rarely plays a
major role in the actual emergency phase. _
Lesson 8: It is unrealistic to assume that forelgn assistance sent to a disaster
area will be applied in the emergencz phase. Therefore, the emphasis
on speed or “emer?ency response” should be changed to developing a
response relevant To néeds at an intermediate or advanced phase of
ecovery.

Lesson 9: Contributions from external donors are most effective in pre-
disaster and reconstruction phases (Cuny et al. 1982).

Reconstruction is a complex process and often involves sophisticated
techniques and activities with which local groups will need assistance.
Providing assistance at this point is a meaningful role that intervenors can

play.

POSITIVE ASPECTS OF INTERVENTION

Previous problems and consequences notwithstanding, there are of course
positive aspects to intervention. Disasters often precipitate dynamic social
and economic change, and. intervention can play a part in s_haBmg that
process by providing expertise and resources not otherwise available at key
points during the post-disaster period. Intervention can support coping
mechanisms Tather than harm them. Resources and new opﬁortumues can
strengthen existing institutions and help them better serve the community.
And ntervention can provide an opportunity for new leadership to emerge
and for new groups to form to meet needs not adequateIY serveq by existing
groups or ectwelY handled by established leaders. Intervention can also
provide an alternative means “of attalnm% development progress when
existing organizations or leaders impede change. _

‘Examples of intervention with positive results can be found in every
disaster. There are hundreds of examples of families and even whole
communities, benefiting from aid they received; new and safer houses, new
jobs and businesses, and expanded Opportunities.
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But what is important is the collective impacf of the response. This is
much more difficult to measure, but again, some positive examples can be
found. One of the most noteworthy occurred in the aftermath of wide-
spread famine in the Bihar region of India in the 1960s. Until then the
principle staple of the people was rice. When periodic drou%hts hit the
region, the irrigation systems could not supply enough water o grow the
rice, and thousands of small farms went out of production. An international
team of experts was assembled b¥_ the Government of India and the U.N.
Food and Agricultural Organization (FAQ) to develop an mte?rated re-
construction plan for the area. The team decided that one way of reducing
vulnerability to droughts was to try to convert a large percentage of the
riceland to"the prodction of wheat, which requires less water and can
better withstand dry periods. At the time, wheat was relatively unknown in
Bihar, so a public education pro%ram was established to introduce the crop
to farmers and create a demand (and taste) for flour amongI the general
populace. At the time, the program Was (1U|te controversial, and” many
observers doubted that it would be successful. Yet today wheat accounts for
a m%uﬂcant amount of the grain produced in the area {some years as much
asd gercent) and the number of people affected by faniine has been
reduced.



The Relief System

DEFINING THE SYSTEM

Much has been written recently about the foreign aid organizations and
their role in international development in the Third World %Eu ene Linden
The Alms Race 1976; Denis_ Goulet The Uncertain Promise 1977, John G.
Sommer Beyond Charity 1977), While the \_/vorkln?s of these organizations
and their interrelationships ‘in normal circumstances are similar to the
patterns that occur after disasters, there are enough differences to warrant
closer examination. .

The relief system consists of donors and intervenors. At the upper levels
of the system, those who collect and channel resources to those active in the
field aré collectively known as the donors. Intervenors are the organizations
that carry out the activities in the affected countries. In the middle levels of
the system, some organizations are_both donors and intervenors (for
example, AID). An organization that is a donor in one disaster may be an
intervenor in another.” Generally, however, roles are f|rml¥ established.

‘What is generally referred toas the “international reliet system” can be
divided into five tiers: the first three represent the international level, the
fourth the regional or country level, and the fifth the project level. Into
these tiers are fitted a complex network of organizations, each ofwhich has
a specific role or resources to offer following a disaster. If the system is
viewed theoretically as a multi-tiered funnel or coI_Iectlr]? resources and
channeling them into a disaster-affected community, it is possible to
visualize the workings and interrelationships at each level,

The Five Tiers

Starting at the top are the individuals and companies that contribute funds
or materiel; these are the primary donors. It is impossible for donors to
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deliver directly to the victims; therefore, they must donate to an organi-
zation that either works in the community or can in turn pass on their gift to
an org_amzatmn that ison the scene. The organizations that receive the ?jfts,
including churches, governments, and foundations, form the second tier.
The second-tier organizations have a number of options in dlstnbuth
the donations. They can pass them on to the groups in the next level,
composed of the “international relief and development o_r%anlza_tlons
(known coIIectlveI?/ as voluntary organizations or volags), or to international
Intergovernmenta orgamzanons such as the United Nations or the Organi-
zation of American States (OAS} or they can bypass this level and give
directly to the fourth tier, the local government and nongovernmental
orglamzat_lons. In practice, most funds are passed directly from second-tier
tothird-tier groups. _ _
Page 109 shows the tiers, the patterns of donations, and the inter-
re_Iatlonshlfos of the various organizations. For example, churches normally
ive to vo a?s in the third tier rather than to lower levels in the system.
overnmeniS donate to all levels, depending on the disaster and the
political implications of the aid. Foundations contribute to volags, inter-
national organizations, and sometimes direcdy to local non%overnmen_tal
or%;anlzatlons_, but almost never to the local government. At the third tier,
volags and international organizations often support each other. For
example, many volags give money directly to specialized UN organizations
such ‘as UNICEF, while manyof the "UN organizations (such as the
UNFICR) contract the volags to carry out their programs. Slmllarlr, voIa%s
o{%en doPate to regional organizations and vice versa, and even laterally o
other volags. _ _
The volags serve as a conduit for funds to three of the groups in the
fourth tier. First, they support their own field offices and the projects that
their staff develops. They also fund other international volags or the local
nongovernmental organizations in the affected country. Often, too, they
provide funds to mlssmnarles_througih organlzatlons in the third tier or
directly to those in the fourth tier. Volags often also fund each other in the
third fier and the UN or regional intergovernmental organizations. In fact,
volags have a record of funding just about every type of organization in
both' the third and fourth tiers, except local govermments. Thus, in effect,
volags often become not or% o&eratmg_agenmes but also de facto founda-
tions. OXFAM UK. and OXFAM America acted as a foundation foIIowmg
the 1976 Guatemalan earthquake by funding another vqlagi, Worl
Nelﬂhbors, which was in turn supporting a variety of projects in the
earthquake zone. _ T
The fourth tier represents the first group oforPanlzatlons in the affected
country. It comprises the host Igovernment, |ocal nongovernmental organ-
izatioris, and the offices or field representatives of the foreign volags and
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missionaries. Their interrelationships are not as complex as at the
international level, for here there is a cqmgetmon for funds. Here too the
decisions are made on_how the funds will be sPent inside the country, and
such decisions are critical for the outcome of the overall relief and recon-
struction program. _ -
_ The final level the resources must go throu?h before reaching the victims
is the project level. This fifth tier represents the operational level at which
the Ifu%lds are dispersed and the point at which the victims’ needs are
resolved.

Most of the organizations in tiers 2 through 4 are both recipients and
donors. In terms of the relief srste_m, al organizations in these tiers, and
many in the fourth tier, are collectively known as donors.

Motivation

Who are the donors and what motivates them? The individuals and families
in the first tier make their donations either spontaneous_ly Or in response to
a request from an org{anjzatlon In one of the lower tiérs. Donations are
voluntary and humanitarian concers are the prime motivation.

Corporations and business organizations are also in the first tier and
make donations to second- and third-level organizations, but their
motivations are more varied. Humanitarian interests, of course, are a
factor, but there are also issues of self-interest that come into play. A
corporation with operations in the disaster-affected country cannot ignore a
disaster and must demonstrate its concern and %oodwnl_to the victims and
host government. It can do this mdwectly, y funding the voluntary
or?amzatmns or the local nongavernmental organizations providing dis-
aster relief or a foundation that will make the choice for the company. Or it
can do it directly by setting up small-scale projects that bengfit the
company’sworkers or their communities. For example, many corporations
have offered low-interest loans to their workers for housing reconstruction.

Corporations may contribute funds to support the national objectives of
their own government, especially ifthese are thought to lead to gains for the
corporations in the future. Thus, ifa disaster is séen as creating a potential
for political instability, governments and corporations alike may offer
substantial aid to a wide range of institutions in the affected area.

This combination of self-interest and humanitarian concern on the part
of corporations need not be considered ne%atlve. As an example of indirect
aid, Programa Kuchuba'l received an early boost with a donation of $10,000
from the Philip Morris Company, which enabled it to produce a Iartge
number of training aids that were used throughout the Rrogram. If"a

corporation becomes direcdy involved in relit efforts, the results are
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usually mixed. Even the best-intentioned corporate relief programs often
fall short of their objectives, usually because the corporations are not
attuned to all the issues involved.” A corporation in Guatemala that
produced building materials spent a‘oprommat_ely half a million dollars for
a housm&progra_m that benefited only 100 families. Within several months
most of the low-income families who had moved into the prgject had sold
the houses and left, claiming that the cost of maintaining and running the
houses was beyond their méans, .

The objectives of the churches, governments, and foundations that make
up the second tier are more complex. For the churches, humanitarian
concerns dominate, but concern about the impact of the disaster on
missionary works and a measure of opportunism also prevail. What better
chance than a disaster to demonstrate the goodwill and humanitarian
efforts of an organization and to establish or expand a [)res_ence in a
community where previously the denomination had little influence?
Churches donate primarily to'the reliefand development organizations of
their own denomination,” to affiliated ecumenical groups, or their own
Missionaries. O,ccas_mnalfY, church donations will be channeled to the
voluntary organizations. In some cases, churches will also donate to the
United Nations, especially UNICEF and the World Food Programme, and
to other mter{gfovernmental organizations that have a specific program for
the disaster-aftected area. _ o

Foundations play a limited role among the second-tier organizations and
serve primarily as a conduit for corporate and private funds to other organ-
izations. UsuaII}/_ the foundation "has a specific interest in a particular
country or a particular activity such as agriculture or housing. Foundations
are among the organizations most responsive to their donors, esReually the
large corporations that provide funds (and often direction). The founda-
tions are normally motivated by the wish to achieve a certain set of goals
outlined by the founders and donors; these cover a wide range. Generally
they can De described as humanitarian or are related to economic de-
veloPment or certain political objectives.

Ot all the or?amzanons In the"second tier, governments are usually the
most influential and powerful. And at the same time, their actions are often
the most difficult to define. They are motivated b¥, myriad factors including
humanitarian, geapolitical, and economic objectives, by treaties or other
prior contacts, and, regrettably, by military objectives. Unfortunately, many
of the military objectives are obscured_by the true humanitarian objectives
and vice versa. In some cases the political and economic objectives can be
linked to humanitarian goals. If aid is provided quickly to the government
of a country affected by a disaster, continuity and stability can often be
ensured, and a timely donation of economic aid can keep an‘economy from
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being affected too adversely. Principal businesses” and industries can be
restored quickly, which bengfits not only the recipient hut also the donor
?qvernmen_t. Usually, however, the primary political objective is to main-
ain or attain influence. _ o

In order to carry out their post-disaster objectives, governments donate
to almost every type of organization on the next two tiers. It is the local
government with which the donor government has its primary relationship
and to which it directs the primary flow of aid. This arrangement can be
both a constraint and an opportunity, depending on the capabilities of the
host government, o _

The second pattern of government funding is for the donor to give to the
voluntary organizations in its own country that have contracts or programs
in the affected area. These donations have drawn much criticism in recent
Years. Many organizations are o heavily funded by their governments that
hey becorne, In effect, an arm of the’ government’s foreign policy. The
read¥ availability of cash and material has “hooked” many organizations,
and they are almost totally dependent upon their foreign aid ministeries for
supé)_o_rt_. There has been growmg concern that this alliance undermines the
credibility of the volags and reduces their ability to be innovative and to
operate Independently. The implications of this connection cannot_ be
overemPhasu_ed. If the national government of the volag does not want it to
conduct a relief program in the affected area, it can bring a tremendous
amount of pressure on the vpla? to stay clear. And if it wants a volag to
become involved, it can, similarTy, make things very easy for the a?ency.
While a few agencies have been able to remain ‘independent of their
governments and provide true humanitarian aid without regard, to political
consequences, the number is unfortunately rather small and dwindling. On
the other hand, there can be no doubt that, because governments make
extensive resources available to volags, a much wider range of services can
be offered. The question facing the Volags, then, is where to draw the Jine
and how to accept the government’s aid without becoming a pawn in a
political game where the true agendas are often hidden. _

Governments also contribute to the relief (Progr_ams of international
organizations. Specialized agencies of the United Nations command a large
portion of these funds, They are a handy conduit for governments and
allow a ?pvern_ment without an extensive foreign aid. pro1gram to make a
contribution without actually having to decide the details of how the maney
is to be spent in the field. Such transfers of funds are effective in that they
assure _that special problems will receive at least some attention and
countries that would not otherwise receive attention will get at |east some.
For the more influential countries (Such as the U.S., Canada, and the UK.),
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glosgtrlbutlons to these organizations are done more proforma than anything

On the third tier are the volags and the intergovernmental agencies that
act as service agencies, and it is here that overall policy and planning for the
international relief effort of the nongovernmental organization " occurs.
Actions at this level are shaped by a variety of factors. Humanitarian
concerns are, of course, the prime motivator. When a disaster strikes, most
agencies feel compelled to do_something, especially if they have programs
in the disaster-affected area. The raison d'stre of miany organizations is to
respond to disasters, or at least to respond to human needs in times of
crisis. Therefore, they must become involved. _

For others, disasters appear to provide an opportunity not only to serve
other people but also to expand the range of services and the influence of
the o_rqamzatlon. Often this is coupled with an opportunity for growth,
esPecla ly if the disaster is on a large-scale, commanding much™public
attention. The greater the tragedy and the more extensive the media
coverage, the ?_reater the opportunltY for a successful appeal, Therefore
many orgamza lons, for reasons of self-preservation, start up disaster relief
programs. _ L .

Some volags enter a disaster to support the political objectives of their
own government. During the Vietnam War, several volags be?an programs
to aid refugees and to_help war victims_in direct support of the American
(and indirectly of the South Vietnamese) Povernment._ o

There is a special factor motivating development organizations in disasters.
This is called “development through disaster opportunity.” Several or%an-
izations perceive disasters as a radical event that will speed up the develop-
ment process. They reason that disasters create an atmosphere for change
and that, with, a massive influx of money and material, opportunities exist
to have a significant impact on the some%;/. Organizations often choose this
moment to begin their development programs, entering first with a relief
program, then"moving to a reconstruction and [ater a development pro-
%ram. (Such was the case with the Save the Children Alliance following the

uatemalan earthquake). o

The intergovernmental organizations that make up the second group on
the third tier, like the volags, have the dual role of being both operational
agencies and providing funds. Their primary task is to”support the relief
and reconstruction operations of their member governments. Thus the
i)nmary involvement Is with, the governments of the disaster-stricken areas.
n_somie cases they do provide funds to volags.

The actions of international or?anlzatlons are quided by the concerns of
their member governments—not only the recipients of aid, but also the
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most influential donors. Thus their objectives are often more political and
econtomlc than humanitarian, and occasionally the objectives have military
OVertones.

_The final members of the third tier are church and missionary or[qamz_a-
tions. If the organization is denominational, the objectives are uSually quite
clear and reflect the policies and aims of the membership of that particular
religious group, If the organization is ecumenical, however, it may operate
under a confusing set of instructions. It must deal with 3 variety of internal
contradictions and m}/r_lad philosophies. The ecumenical movement in
relief and development is probably too young to be evaluated conclusively;
Yet_at present it is apparent that these organizations often spend more time
rying to determine what is acceptable to each of the member r_ehg;ous
groups than what is appropriate for the victims. Ecumenical organizations
also hecome entangled in many of the same snares as the nondenomi-
national voluntary agencies. They too are often heavily funded by their
national governments. It is always difficult for these _orgiamzatlon_s fo draw
the fine line between humanitarian service and politica complluéy. There
can be no doubt that the ecumenical movement offers one advantage,
however, namely, the ,ab|I_|tY 10 %enerate extensive resources and to provide
a single entity for their distribution.

The fourth tier is made up of the local government, the local nongovern-
mental organizations (NGOs), the field offices or representatives of the
international voluntary agencies, and the missionaries working in a par-
ticular countr%. This tler Is classified as both the second level of the relief
system and the lowest level of the donor community and can also be
considered either as_intervenors or as coping mechanisms. Nonetheless
they are donors, crucial because the?/_ actually have face-to-face contact with
the  ultimate recipients of the donations: the disaster victims. As with the
organizations of the upper tiers, the organizations of the fourth_ tier have
rafner clearly defined funding patterns. The government usually gives funds
o its own agencies for projects and to the nongovernmental drganizations
ofits own country. Local NGOs ?enerally support their own projects and no
one else’s. Missionaries similarly fund ‘their own projects or people with
whom they have had contact. _

Only the volags have a diverse fundln? pattern and may fund the
activities of any ot the other three groups (although, if they have their own
projects, the bulk of their funding will %O to these). _

t this level, where face-to-face contact with the victims occurs, aid would
seem to be offered for the best of motives. Yet even here, politics and
economic objectives often intrude. Governments have been known to show
favoritism in"the distribution of relief supplies. Local NGOs often support
community groups for political as well as humanitarian reasons. And even
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missionaries have been found using aid as a means of furthering their own
religious objectives.

KEY ACTORS IN THE RELIEF SYSTEM

While the entire relief system, especially at the donor level, is composed of
hundreds of different Organizations, only a relative handful can be con-
sidered key actors. What makes these organizations “key” is a combination
of the resources they command, the contributions of money, goods, or
technology that they can make, or the influence they wield as “pacesetters”

relative t0"the state”of the art.

U.S. Government

No other country resi)onds more fully to disasters than the U.S. It responds
to some extent ‘at all phases of a disaster and is extensively involved in
Fred|saster pIannm?, m|t|?at|on, and preparedness. The U.S: is one of the
argest sources of funds for disaster relief and operates throughout the
Third World. . _ _ _ o

In the initial stages of a disaster, assistance is coordinated by an office in
the State Department. The Office of US. Foreign Disastér Assistance
EOFDA) sends representatives to the affected area'to help the American

mbagsy officials on site determine what the requirements are and how the
U.S. Government can best respond. If the country has an AID Mission, it
will be resR/(I)_ns_mIe for coordinating the American Government’s actions on
site. The Mission ma>{ decide 3|mpl¥_ to provide funds or materiel or a
combination of both. 1f it has an existing proqram, such as one in housing
or ag{rlculture, it maY redirect the ﬁersonne from that Proqram to the
disaster area. Normally, however, the AID Missions prefer 10 fund the
American voluntary agencies active in the country or to provide the funding
directly to the host government.

Because the United States is a major power, there are, of course, many
political ramifications to the aid that'it provides. Critics have often pointed
out that the American aid programs in general tend to support the status
quo in the developing countries. In addition, they often criticize the
Programs for being a mechanism for distributing American goods and
hereby providing an indirect subsidy for American agriculture and manu-
f_acturmg interests. The food programs of the U.S. Government, in par-
tlgéjrlsar L-480 Title I, have drawn the bulk of this criticism in recent
years. . .

_ The response of the U.S. in any one disaster is normally dependent upon
its relationship with the affected country. If the country is considered
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“friendly” or strategrlcal_ly important, the aid J)rowded following a disaster
can be” massive. Typical responses include the ,sendm? of Disaster
Assessment Teams (DAST) and the immediate provision of a small cash
grant to the host government. Within the next few days, several plane loads
of relief supplies will be forwarded, mcludln? water tanks, family-sized
tents, and an initial donation of PL-480 food stuffs. _

The US. Embassy can arran%e for dprlvate donors to ship relief supplies at
government expense to the affected area and can make available a wide
variety of resources to the American and often other agencies working in
rehabilitation and reconstruction. If the disaster is particularly severe,
OFDA will approach. Conpress for a large approPrlatlon to help in
reconstruction and will notify the host government and the American
voluntary agencies that it will éntertain proposals for the use of these funds.

If substantial clearance and road repair activities are required, teams of
military engineers, complete with supportln? equipment, may be offered to
help réstore roads, repair bridges, and reestablish communications.

If extensive search and rescue is required, and there are adequate
American military resources nearby, helicopters and small aircraft can be
put at the immediate disposal of the host country. Following the 1970
earthquake in Peru, an American helicopter carrier was diverted to the
Peruvian coast, where the entire complement of helicopters was assigned
for several weeks to assist in the relief and rescue operations (a highly
visible, if not cost-effective response). . _

While these vast resources may seem impressive, especially to the local
People, their effectiveness and cost-henefit ratio must seriotsly be ques-
loned. Could not the money be better spent to_ stimulate local response
u_sT_g rr;tire appropriate technology and emphasizing participation of the
victims’

Government Aid Outside the U.S.

The second group of key actors among governments includes the United
Kingdom, Canada, France, and Sweden. All have large and extensive aid
programs in their own right, and each has extensive contacts among the
disaster-prone countries in the developing world. The UK, and France are
often tied to their former colonial territories by a combination of sentiment
and economic interests and thus can be counted on to respond in these
areas quickly and on a large scale. Canada and Sweden, on the other hand,
are a bit more selective with their aid programs as they do not have the same

L Furthermore, the victims often see the use of American military equipment and personnel
as threatening. American officials providing humanitarian assistance are often unaware of
the connotations of a massive response that relies on military capabilities.
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resources to offer, but can be counted on in a wide variety of situations.

Sweden and Canada both are newcomers to the ald_%a_me, ot having been

colonial powers, and therefore often find that their aid is more acceptable in
golltlcal terms than that of the UK. or France, which are often constrained
y the same limitations as the US. _

Following a disaster, all of these countries respond in much the same Wa%/

as the U.S,, offering a combination of direct and indirect assistance, cas
and material aid, and military personnel and equipment to help in the
immediate emergency relief. _ _
_ The UK. and France each have a considerable number of private organ-
izations that are normally involved in development or relief activities and
can work through these groups. Canada and Sweden, on the other hand, do
not have a large number of nongovernmental organizations operating
overseas and therefore their aid tends to be more direct.

Smaller Government Aid Programs

The third key ?roup includes West Germany, Holland, Japan, and Saudi
Arabia. Each of these has reIatweIY small aid programs, and the programs
ofJapan and Saudi Arabia are highly regionalized. The Dutch are one of the
up-and-coming sup[porte.rs of international development and relief activi-
ties and are generally unique in that they often fund private organizations
from other countries. S

These governments normally provide financial assistance only and rarely
become Operational in a disaster. Occasionally they provide material and in
a few cases have provided military equipment,” such as aircraft or en-
gineering equipment, if it has heen"requested by the host government. As
more private groups develop in these countries, the support they receive
will likely follow the patterns shown for other European govemmients and
the US, The continued growth and development of the European
Economic Community, with its associated international development and
aid programs, will provide another arm of assistance for each of the
European countries. Whether the overall effort will be to expand or reduce
each country’s individual response remains to be seen.

There arg, of course, many other governments that provide assistance
following disasters and indeed, virtually every government close to the
%ﬁte_cted area or with religious or economic ties makes some form of contri-

ution.

Communist Bloc Aid

The USSR, China, and Cuba, as well as many of the Eastern European
nations, also provide disaster relief, though aid"from these countries varies
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greatly in quantity and quality. Normally _theY provide cash, though on
occasion they have donated food or a%rlcu_l ural egmgment and have
replaced industrial equipment lost in the disaster. Probably their best-
known relief ogeratlon outside of their normal client states 'was in Peru
foIIowm% the 1970 earthquake. The Russians organized a massive airlift of
food and medical supplies and were involved” in the reconstruction of
housing around the town of Huaraz. o ,

Cuba’s disaster aid program is typical. When its neighbors in the
Caribbean are struck by earthquakes or hurricanes, Cuba usually offers a
rather small amount of aid. In Nicaragua following the 1972 earthquake,
Cuba donated several Jolanel_o_ads of relief supplies including water puri-
fication equipment and medicines, It also offered a team of public health
workers and a medical field hospital, which proved to be very effective.
Political considerations, however, did not allow the Cubans to remain on
site for Ion?er than several weeks, and their aid program soon ended.

In recent years the Chinese have become more active in post-disaster
assistance; previously they have been involved only with their immediate
neighbors and a few countries that were client states in Africa. Chinege relief
aid’1s 8enera|ly limited to the provision of technical assistance and funds.
Since China’s own experience with severe earthquakes in 1976, it has shown
much interest in sharing information with countries with similar_earth-
quake problems. It is expected that China will become a major participant
in international relief and reconstruction efforts. _ _

It is difficult to assess the aid provided b% Communist countries. The
political rhetoric surrounding the aid often obscures the true impact of the
assistance, and hecause it is given in a highly political environment, it is not
likely that effective evaluations will be carried out,

Intergovernmental Organizations

The intergovernmental organizations are often keY participants in the
international relief system. The UN, of course, is the largest, and in various
types of disasters, itS specialized agencies have major assignments in the
overall relief effort, For example, in"droughts, the World Food Programme
is often designated as the leaq agency; in refugee situations, the UNHCR is
normally assigned the coordlnatlr]g_ role, Within the UN' system, almost
half its agencies have some responsiBility in disasters. There are even special
UN agencies created to handle long-term aspects of disasters. UNRWA, the
United Nations Relief and Works A?ency, was created to handle the
Palestinian situation. |fan operation lasts for more than a year, a UN special
operation will normally be Created, with one of the UN agencies designated

zisg%e lead agency, as was the case in the Sahel during the drought of the
5.
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The UN Disaster Relief Office (UNDRO) was established in the 1970s to
coordinate the various relief and reconstruction efforts of the UN system
and to stimulate prevention and |greparedne_ss measures. In the immediate
post-disaster period, the UNDRO office in Geneva serves mainly as a
coordinator for information on donations and, in the field, as a convenor of
coordination efforts among foreign donors. In recent years, UNDRO has
placed increased emphasis on its preparedness activities. _

UNDRO has had difficulty in defining its role and implementing an
effective program. An evallation of the office in 1980 by the Joint
Inspection Unit of the UN found “implementation , . . has been hampered
by Lth_el1 |mlore0|se nature of [UNDRQ’s mandate] and LQEI] inability to
estanlish a leadership role; by problems in determmm? DRQO’s func-
tions in ‘other’ disasters; [by] the proper mix of relief co-ordination,
preparedness and prevention work; [oy] the extent of an ‘operational’ role;
anq [byk the aggropnate initiation and termination of its relief efforts’
(Allen et al. 1980). _ . o

The UN specialized agencies can provide a wide variety of resources
ranging from technical assistance to food. UNICEF and the World Food
Programme often have their own staffs within a country who are capable of
formulating and conducting a relief Program. UNDRO normally works
through the resident representatives of the UN Development Programme,
or may send a member of its staff to the affected country to help Carry out
the diSaster assessment and coordination role. o

_The European Economic Community (EEC) is rapidly expanding its
disaster assistance, servmﬁ primarily as a'conduit for funds and material to
Third World_countries that do ngt have large bilateral assistance a?ree-
g)\(epr;trs] dW|th EEC member countries. In the Tuture, this role is likely to

Qil-producing nations have become major aid givers since the 1973 oil

rice Increases. The Organization of Petroleun Exporting Countries
EOPEC) now supplies more than 25 percent of all aid to the Third World,
but as Vet little of this aid is for disaster assistance. OPEC members have set
up two multilateral development hanks that are likely to become major
resources for reconstruction financing &l_\lew Internationalist 1979).

Another key agency am_on% international organizations is the World
Bank. The Bank iS unique in that it is a Iendln% institution and works only
with governments, It can provide funds bY otfering credit or soft loans
often Supporting them with a wide range of technical"assistance. The World
Bank grew out of the American aid Frogram to Europe following World
War II; and much of its program is still structured in the same manner. The
World Bank normally becomes involved only in reconstruction. If it has an
ongoing program in the disaster-affected” area, the World Bank may



120 Disasters and Development

increase its_ level of sup[\)/?/rt during the emergency or transition phase;
however, this is rare. The World Bank normally Spends its funds on projects
that will make a contribution to longer-term development. Favored projects
are in the agricultural, small business, and housing sectors.

Regional Organizations

The importance of regional orgamzaﬂons in any specific Situation depends
on the organizations involved and on the location of the disaster. For
example, the Caribbean Development Bank could be considered a key
o_rPamzanon by governments in that region, though in the overall picture,
bilateral aid from the major powers would generally prove to be much
more important. Regional organizations rarely have extensive post-disaster
aid programs and can generally offer only loans, financial assistance, and
occasionally technical assistance.

Volags

Even though the voluntary agencies do not make a large contribution in
terms of the amount of resources, they are often “key” simply because they
are more flexible and can experiment’in terms of hoth the style and conterit
of their programs. , _ o
_ The volag system has two levels. The first provides coordination at the
international level. The League of Red Cross Societies (LO_RCSI), the World
Council of Churches, Caritas Internationalis, the International Committee
of the Red Cross (ICRC), and the International Council of Voluntary
Agencies (ICVA), to name a few, serve their member groups by collecting
and disseminating information and relief materials, and by providing
technical assistance to them, These organizations handle the majority of the
appeals and serve as “traffic directors” for much of the material aid that
8\(/)63 from the industrialized countries to the developing countries. The
orld Council of Churches serves the ecumenical movement made up of
the mainline Christian organizations in the, West. Caritas serves as co-
ordinator for the Catholic relief organizations, while the League co-
ordinates the relief efforts of the various national Red Cross Societies, The
League monitors relief operations and sends, delegates to work with the
various national societies to help carry out relief operations,

In Geneva, coordination is done through a committee called the
LORCS-Volag Steering Committee (Brown™ 1979). Composed of the
Leaque, CRS, Lutheran'World Federation, OXFAM, and the World Council
of Churches, the committee provides a forum for exchanging information
about disasters and for coordinating appeals. The committee has under-
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taken several joint disaster preparedness activities and has published several
disaster preparedness guides and manuals. .

In addition to the steering committee, a reqular monthly meetm? of the
League and the other relief agencies, Including.both governmental and
P_nvate agencies, is held at the LORCS Secretariat to exchange informa-

jon and Teduce overlap during current disasters.

Each of the coordinating, bodies has its own_reserve of funds and,
sometimes, materiel, whichit can commit immediately when the disaster
occurs. It launches an appeal to other member organizations and affiliates
as soon as a local organization requests assistance. It may provide aid to
assess the needs, but its primary role will be to record and coordinate the
assistance dispatched. S .

There are many problems associated with the role of coordinator, The
staffs represent many different countries and, therefore, the coordinator
must be sensitive to many nationalistic concerns—a sensitivity that tends to
constrain many organizations. They are also in the difficult s?ot of being
the focal point for appeals and “must pass them on to the donors,
inadvertently endorsing the appeals, whether they are aPpropr|ate or not,
While organizations can attempt to investigate ‘reques s,_normall_y_ they
cannot pass judgment on them and are therefore often unhustly criticized
when inappropriate aid arrives. It has been pointed out fhat an effective
role for these organizations is disaster preparedness; namely, working with
affiliates in the disaster-prone countries to identify effectivé responses and
the ap?ropnate assistance. _ o

Worldwide, there are more than one thousand different organizations
that might respond to a disaster. Of these, only a few are considered key,
because at least one can be counted on to respond in any disaster. Among
these are CARE, Catholic Relief Services of the Unitéd States, Churc
World Service (a[so of the U.S. and a World Council of Churches affiliate),
OXFAM, the various national organizations of Save the Children and Terre
des Hommes, and World Vision. Of these, the first three are the largest
relief organizations in the world, and the resources they command Qive
them an Influential role in any operation in which they participate. Each is
involved in both relief and development works, and” one or the other is

enerally involved in almost every country in the Third World. CARE has
Its own ‘programs administered by a Ws)fessmnal staff, supplemented in
disasters by volunteers. CRS and CWS usually operate through local
counterpart organizations, though in a few cases they do have their own
programs. Thelr interests are not restricted to argl one Sector, and they have
entéred housing, ag?rlqulture, small business, an man?/ other fields, both in
normal and in"post-disaster times. The programs of the “Big Three” have
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often been criticized as being too closely linked to U.S policy2and, indeed,
in many post-disaster situations the U.S. State Department has relied on
these agencies heavily. In some cases, they are designated as the official US.
relief agenc% for a particular disaster, especially If the U.S. has no AID
Mission'in the country. The quality of the performance of these agencies is
mixed and often depends on whether or not they had a program in the
affected area prior to the disaster and therefore a good base upon which to
build. Criticism of these programs has centered on the fact that they often
tend to be more responsive to the needs and requirements of the US.
Government than to those of the disaster victims, For example, following a
cyclone in Asia, one agency received AID fundmﬂqto provide emergency
housing. The program began within a few days of the disaster, even before
many of the victims had returned to the aréa and before the bodies had
been removed. In order to expedite construction, the ac};ency purchased
materials in a neighboring state and brought in laborers from outside the
affected area to build the houses. When it was pointed out to the agency that
the shelters were being built on land whose ownership was not clear and
that the victims who desperately needed jobs were not being included in the
program,_the agency requested that the program be extended in order to
revise it. The revisions were rejected, however, hecause AID had to expend
its funds within a ninety-day period, _

Other key organizations derive their influence more from experience
than from resources. OXFAM plays a dual role in disasters as it is both an
operational agency and a funding a?ency, depending on the country and its
prior commitmerits. OXFAM was founded as a famine rellefor?anlzatlon
and has evolved into a development or?amzatlon over the years. Tt has long
been noted as one of the best disaster response organizations, and ifs
programs have been regarded as innovative and relatively successful. Like
any organization, it is only as good as its peaple on the scene, but the field
directors have been graned a good measure_ of autonomy and as a result
Programs tailored to"the needs of people, with extensive participation by
he victims, have usually resulted. OXFAM has also been a leader in
research in disaster-related. technoloqy. In the field of sanitation it is well
known for the OXFAM sanitation unit; an, innovative, though controversial,
system for collecting and sto,rln?, excreta in refugee camp Situations, which
was a major innovation for its time. While not all of its investments have
proven sound (for example, the OXFAM polyurethane emergency shelters),
It has taken the lead in disaster-related research.

2. For a discussion of the U.S. Government contribution tg agencies, see John G. Sommer,
Beyond Charity (1977), especially his table 4 in the appendix.
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Save the Children is an amalgamation of the various Save the Children
organizations in Europe and the United States. Each organization has its
own field staff, but following disasters in certain areas it is supEIemented by
staff or volunteers sent by other members of the alliance.” Following the
earthquake in Guatemala, for example, the alliance sent an American and
British team to conduct a disaster assessment and to determine an area for a
pr(gect. This team was then supplemented bz Norwegian, Danish, Swedish,
gn other American and British team members,
ers,

The SCF Alliance is best known for its work with children and for its
medical and feeding teams, though it is not restricted to these sectors.

Terre des Hommes is a European organization with affiliates in Holland,
Austria, Germany, and Belgium. It normally provides aid in the fields of
medicine, public health, and services to mothers and children. A key
organization not so much from performance as resources, it nonetheless
has a girowmg program and a significant impact wherever It operates.

World Vision Relief Organization is the relief arm of World Vision
International, a U.S.-based, worldwide Christian organization that provides
humanitarian assistance in support of the evangelical movement. The
organization and its affiliates are one of the largest relief organizations and
can marshal vast resources. In the past, the organization has been criticized
for allowing its evangelical activities to cross over into its relief work, more
so than many of the other church-related organizations. In the early 1980s,
World Vision appointed regional disaster officers and began compréhensive
disaster preparedness planning for both natural and man-made disasters.

Disaster Research

There is a final key_group: the disaster research institutions and disaster
specialists who provide much of the research and technical assistance that
uides the others. Am,ong the research organizations are the Disaster

esearch Center at Ohio State University, thie Natural Hazards Research
and Applications Information Center at the_University of Colorado in
Boulder, and the Centre for Research on the Eplde[moIO(\;y of Disasters at
the Catholic University of Louvain in Brussels. Ohio State has pioneered
sociological and behavioral investigations into disasters, the Natural
Hazards Workshop has led the field in research on the _relatlpnsh_lp of
natural hazards to the human environment, and the Catholic University of
L ouvain group, headed by Dr. Michel Lechat, has been the forerunner in
disaster epidemiology.
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The International Disaster Institute (IDI) is an,or(t;amzatlon formed by
the merger of the defunct Disaster Research Unit at Bradford University
(UK. and the London Technical Group, a small nonRroflt organization
specializing in medical and health aspects of disasters. The IDI is'striving to
become the i)rofess!onal voice of the disaster profession. It Rublls 1es
Disasters: The International Journal of Disaster Studies and Practice, the major
publication dealing with disasters, and provides a forum for the few people
Wwho are interested in disasters on a full-time basis. o

Mention should also be made of the private consulting firms that
specialize in research and technical assistance to governments, and volun-
tary organizations operational in disasters, They have had a significant
impact on disasters by mediating between the research institutions and the
operational organizations. Most prominent are the engineering firms that
have developed new approaches. to building earthquake- and cyclone-
resistant structures and or?amzanons,such aS INTERTECT that provide
on-Site management and planning assistance.

THE PERSONNEL AT DIFFERENT LEVELS OF THE SYSTEM

Perhaps the most important factor in an agency’s response to disaster is the
quality and level of t_rammq of the field staff. An organization’s percentage
of career and professional staff often depends on its Size and its programs in
the Third World. Normally, however, the career staff are not the people
who actually conduct the rélief operation. The career staffare the managers,
the specialists at moving aid through diplomatic channels, at pIannmP the
overall operation and managing the budgets. The people who actually do
the work are rarely full-time members of the organization and almost never
professional disaster specialists. S _

When disaster occurs, a_resgondmg organization will normally staff-up in
one of two ways. First, if the organization already has a development
program or a skeleton disaster staff, it will recruit additional persons or seek
volinteers to carry out the program. If the or?amzatmn has no Pnor
exPene_nce in the “area, it must send a representative there, not only to
determine the program, but also to recruit the staff. Generally, fewer than 5
percent of the people involved in disaster relief have ever been involved in
such workﬂprewously. Even at the managerial level, few program directors
or key staff personngl have had prior disaster experience.

_Inthe initial stages, a Ia_r?e portion of the work is carried out by the
victims themselves Wwith assistance from volunteers. As a program becomes
established, the relief agency will contract a number of persons on a short-
term basis to implement the long-term aspects of the program. As each
program comes to a close, these volunteers and part-time staffare laid off,
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and it is highly unlikely that any will ever again be involved in a disaster. As
we shall see later, this means that the orlgan|zat|on loses its collective
memory, which, in turn, affects its ability to [earn the lessons ofthe disaster
and incorporate these lessons into its résponse to the next disaster.

Who, then, are the so-called disaster experts? Generally, they are the
upper-managerial level officials and representatives of agencies who go to
the disaster Scene and initiate a program. However, few of these peoPIe
started off as volunteers to come up “through the ranks,” leaming about the
operational constraints on a disaster reliefprogram.

Among the few ma%or agencies that do have a professional development
program, promotion tends to take them away from the field. Once people
(o well in the field, they are rewarded by beirig promoted to a headquarters
job. As people are ‘p_romoted, they” move farther and farther from
responsibilities in the Tield. If the relief and development profession is to
improve, we need to reverse this trend.

PROBLEMS WITHIN THE RELIEF SYSTEM

There are a number of major problems common to the relief system and
the agencies and organizations within it. Aswith the influences on the relief
system, many are unique and many are a result of the system itself.

Decision Making and Authority

The rules and procedures that govern the fielawork of relief agencies often
hinder or complicate response to disasters.

 Decision making at the headauarters level. When agencies respond to disasters
in the developing countries, the distances, communications, and transpor-
tation difficulties, as well as cultural obstacles, often inhibit effective
humanitarian assistance. To be effective in this environment, choices must
be made at the field level, and the peaple making these choices need a
Su _?o_rtlve, not restrictive, framework of rules, procedures, and policies to
assist In this process. o

Unfortunately, most organizations attempt to keep a good deal of the
decision making at the headquarters level, The first move is usually to try to
improve headquarters-field communications. Direct telex links are estab-
lished: better telephone systems, even radio communications are installed.
Next, procedures are revised to try to speed decisions through the head-
quarters, Stockpiling of supplies, maintaining of computer lists of experts
on standby, and many other methods have been (and are bemg tried. Yet
the results still fall short of the desired response. The basic problem is that
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revising _Pro_cedures and improving technology at headquarters does not
necessarily improve the field response. _ _

Several organizations working in disasters are seeking alternative ap-
proaches. The concepts being exRIored fall into three categones. The first'is
called a limited authority approach. The headquarters and local represen-
tatives review previous responses and draw up a list of activities that can be
handled without consultation with headquarters or that require immediate,
on-the-spot decisions that cannot wait for consultation with headquarters,
In the first case, the authority to deal with such activities is delegated
outright; in the second, policiés are developed to provide a framework to
gmde representatives in making their choices. FQ his approach is in use
0day by organizations such as OXFAM and CARE.)

The Second approach is called dispatched _authonfty. When an emergenc
occurs, instead of the representative sending information to the head-
quarters for action, the headquarters sends a team of specialists to the field
with authority to make (most) decisions on the spot. In'some cases the team
operates under special rules or emergency i)rocedures, but it has heen
found that with this system few substantial Tule changes are required. The
ahility to make decisions in the field is improved, and res?onse is facilitated.
BThIS apgr(iach Is ysed largely by the disaster agencies of governments and

y severed large volags.) N

“The third concept is called devolution. Of all the approaches it is the most
difficult to put into practice as it requires a fundamental rethinking of the
structures necessary to provide relevant management in a Third” World
environment. Yet this appears to be the most effective structure, and many
humanitarian organizations are moving toward this apRroach_. Devolution
is the structuring of an organization 0 that most of the decision making
takes place in the affected country. This is accomplished in two ways. First,
the headquarters’ role is changed from that of decision making o policy
making and coordination; and second, the organization is structured o
that senior personnel with authority to act, within the policy framework and
according to the rules of the organization, are placed in"offices near the
areas where response is required. Among those agencies where this
%g ergs%cr?/ has been used (for example, CWS), few changes in the rules were

This Is the background against which decision making should be ex-
amined. While procedures can be changed to simplify and speed emer-
%enc respanse within headguarters, overall performance in the field will

ot be significantly altered as a result

Donor constraints on gifts. The conflict of authority between donor and
agency can be shown in this example: a major dondr gives a relief agency
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funds to conduct a post-disaster medical ro%ram. The relief agency asks a
medical unl\_/ersnY to provide volunteers for the assignment. The university
agrees, provided that the staffwill not be absent for more than sixty days. At
the same time, an_ intergovernmental a%en_c offers to provide additional
support and material ifthe team will work with the staffof one of its existing
Programs In the affected area. Thus by the time the medical team arrives in
he country, virtually all decisions relating to its mission have already been
made, and there is'little for a field director to do other than to design a
Program around those decisions. In practice, it is very difficult to reverse
hese decisions once they have been made, as relief agencies are extremely
reluctant to return to donors and ask them to change or modify the
conditions placed on their contributions. The problem, however, can be
dealt with, Several aqenmes have realized that the time to influence donors’
decisions is prior to the outbreak of a disaster. An agenc preﬁares aguide
for donors, outlining the (i_uahf_lcatlons and policies under which ({n‘ts will
be received. Donor education is one of the most important aspects to be
addressed in improving the performance of the relief system and elimi-
nating the problem of prior constraints.

Accountability

It has been pointed out that disaster rehefprograms, while designed to help
the victim, tend in fact to reflect the needs of the donors. This is the result of
attempts by agencies to please their donars, as well as the lack of account-
ahility of agencies and donors to the victims, _ _
Two examples can illustrate lack of accountability. In the first, a relief
%gency establishes a food P_rogram in the Immediate aftermath ofa disaster.
ue_fo language difficulties and lack of familiarity with the local com-
munity, the staif fails to ascertain what resources are available there. The
relief effort inadvertently drives up the prices in the local markets, under-
cuts local shopkeepers™ by distributing massive amounts of free com-
modities, and reduces the ability of local farmers to market the crops they
have salvaged. While many victims have received food aid, many others
have been affected adversely. Yet what recoursg do they have? Few have
800885 t0 Iegal means and, in practice, few agencies provide an opportunity
E%rc ltsl}grs]g adversely affected to voice their concerns or influence program
. The second example concems storm shelters in hurricane-prone areas. It
Is common practice for many agencies to urge that schools, churches, or
other large buildings be used as shelters. However, few of these buildings
can withstand hurricane forces. They collapse, kl||m% those who have
sought refuge. Who then is accountable? The owner of the building, or the
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reliefagency that urged that the shelters be designated without first studying
the performance of large buildings in high winds? o

For our purposes, accountability is defined as the_establishing of hoth
formal and'informal ways in which beneficiaries can influence the content
and direction of the program, with reasonable expectations that those in
authority will comply with their decisions.3

There are several reasons why accountability does not exist thaF to any
large extent. On one level, man%/ agencies have a very unsophisticated view
of relief operations, and many feelthat because they are tr%/_lng_ to do good
work, the impact cannot bé negative. In most Cases, this is the most
restricting factor: failure of the agencies to look beyond what appears to be
self-evident and to explore in-depth the impact of their programs.

Other reasons are more profound and relate to the very nature of the
relief system. With decision makmﬁ often far removed from the scene of
events, it becomes difficult to attach responsibility for actions in the field.
Locally, as well as internationally, there are no recognized standards against
whichto measure performance of relief agencies and their programs, and
?overnments are usually reluctant to enforce uniform policies or standards
or fear of alienating “the relief a?enmes_and losing the aid they are
providing. Governments assume that the relief agencies know what theY are
doing, and that they are experienced and professional, the experts that their
public relations offices portray them as being.

Even if an agency makes major mistakes, there are no precedents for
making it accountable to the people in the community. There are no
grece ents in international law, and as happens with the so-called good

amaritan clauses in medical law, private agencies would probablr be
exempted from most civil actions in any case. Where church-related
or?_amzanons are involved, governments anxious to keep religion and
politics aPart are not I|keIY to_criticize or hold liable errant relief proqrams.

Given the obstacles that exist, how can agencies be held accountable and
made more responsive to the needs of the people? Aid organizations must
redefine their role in disasters and come to understand that they are
participants in a process rather than the manager of that process (Ressler
1978). The agencies must be committed to an understanding, of the long-
range effects of aid, and their Programs must have built-in flexibility and be
based on time frames, technology, and materials appropriate to the victims.

Accountability requires that decision-making mechanisms be restruc-
tured and decentralized to the local level. The programs must be built upon
extensive participation by the disaster victims™at all levels of project
planning and execution. The concept of accountability is rooted in the

3. Inter-American Foundation (1977), They Know How .. ., .88.
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F_hilosophical assumption that people have the right to determine their own
ives, cultures, traditions, values, and lifestyles.
Three indicators of program accountability are;

1 Eg&%ﬁmanes can articulate their demands before the project activities
In,
2. Beneficiaries can, on a regular basis, take. the initiative and make their
desires known to the mana?ers_ of the project.
3. Beneficiaries participate extensively in control and managlement of the
PijeCt. Complete control is transferred early from the relief agency to
he beneficiaries (Inter-American Foundation 1977).

lan Davis (1975) has made clear the relation between accountability and a
relief orientation:” “Practice has shown that the more an organization is
strictly relief-oriented, the less accountable it becomes. An a%ency that is
|ookin ,5|m{)ly to ?wmg away material dgoqu already collected and de-
livered'is no ||_kel¥ 0 he ov_erI){_ concerned with developing a program with
full and meaningtul participation, Short-term relief agencies can enter a
community, dump the aid and withdraw within a matter of weeks, never
takmrTJ the'time to assess the quality of its aid nor the impact.”

_Unless mechanisms are developed to hold intervenors accountable to the
victims, post-disaster programs will continue to have only limited and
mosdy _nePatlve impact. This is not to say that _a%enmes do not have
responsibilities to their donors. Donors do have a right to know how their
funds are being spent, and agencies are responsible for seeln_(];_that the aid is
used quickly and constructlvel¥, but the ultimate accountahility must be to
the disaster victims, and the final test for evaluating a program must be
“Does it meet the needs of the victims?”

Overloading Local Organizations

The organizations in the field that carry out actual relief activities are
subjected to constant demands by donors and parent organizations.
Development groups in particular are often called upon to expand their
scope of activities into many areas outside their normal range ofwork. The
result of trying to meet all the demands placed on them, by both the donors
and the victims themselves, is “overloa mg.” Two forms 0f overloading are
obvious. First, the organization can be asked to take on too many projects
with too much diversity, overtaxing its staff and diluting its effectiveness
Second, the or?anlzathn may expand after receiving funds far beyond its
capacity to conirol or dispense widely. Funding of local or?amzatlons must
be handled very carefully. Many an effective development'group has heen
destroyed hecause the amount of funds it received led to an overextension
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of its programs, staff, or capabilities and the resultin? poorly executed
grogrfarn precipitated a chain of events that led to the organization’s
ownfall,

In disaster situations, overloading is a particular problem for the more
effective development groups operating in a country. Not only do their
parent organizations wish to channel Tunds received as a result of the
disaster through them, but often other organizations (giovern_mental, inter-
governmental, and even other private agencies) wish 1o capitalize on the
experience and expertise of an a?ency by prowdm&fun_dmg or asking it to
expand its activities into areas of coricern to the other intervenors.

Competition

At all levels of the relief system, competition is an inherent feature and a
common practice. In the upper levels of the system, agencies find them-
selves competlngi for funds, public awareness, and recognition from the
same sources, At the middle and lower levels competition for success is
added fo the list. Competition for recognition and influence can often be
found in some donor governments. N

For organizations in the field, competition for success and recognition of
their achievements can become an all-consuming motivation. In some
agencies, success is measured by the number of victims, reached, the
number of houses constructed, the number of tents distributed, or the
tonnages involved. Many agencies are “rated” in the public eye by the
amount of material they Can deliver in the shortest period of time. There are
mechanisms within the relief system that madverten_tI?/ encourage this
attitude and competition. Exaniples are the donor lists maintained by
various organizations. S

The result of this competition is that attention is diverted awaY from real
needs so that some agencies can get an edge over the others. n a recent
study (Cuny and collgagues 1977?1 on the provision of emergency shelter
and post-disaster housing, the autnors found that “intervenors consistently
set higher E)rjonty on the number of housing units produced, rather than
on the contribution made to the building process.” The number of houses
Is seen as the end product or result of the &rogram. Success is measured in
terms of the donor and not of the victims. As a result of the competition and
the emphasis on numbers, the only contribution to the society Is an artifact
and few, if any, contributions are made to the social, economic, and
construction as[)ects of building within the community.

Beyond a distortion of objectives, there are other negative consequences.
Competition normally results in inequitable distribution of relief materials.
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Nor do all victims receive equal attention. Each program wants to develop
its own package and, even within the same communities, the level and
extent of service offered by competing relief agencies can vary substantially.
A third result of competition is that it discourages cooperation betwegn
agencies in post-disaster situations, where the lack of technical information
and expertise is often very marked. Lack of cooperation can mean that
disaster victims are_denied full access to major resources. _
Finally, competition always results in redundancy and waste. During the
early days_of Programa Kuchuba'l, a large agency operating in the Same
communities decided that it should_have its own housing education
materials produced by its own artists, This resulted not onlg in duplication
of effort to the same audience, hut also Qn the attempt to be different) the
program director suggested a bracing method different from that suggested
uced by Programa Kuchuba’l. This method Provetﬂ
reng

In fhe booklets prodluce
difficult to build and, if not constructed properly, to have no s
whatsoever. _ _ _

Competition, of course, is not always bad, and many innovative _Pro-
grams and approaches have resulted. On the whole, however, competition
is more destructive than constructive, and should be restricted and dis-
couraged. The ‘governments of the affected countries have ultimate respon-
sibility for controlling the competition so that victims receive equal treat-
ment oy all intervenors. The methods that can be used are the development
of uniform relief and reconstruction policies, the setting of basic standards
for relief, and the development of model program approaches for pro-
Vl_dln? aid. The time to adopt these methods, however, is Io_n?_ before a
disaster strikes. Trying to sort through the competing and conflicting values
and goals of the relief agencies during the actual conduct of post-disaster
operations is virtually impossible.

Lack of Coordination

Coordination efforts normally go through several stages, In the immediate
aftermath of a disaster, theré is hquh interest in coordination among the
relief agencies, and there are usually several attempts to establish effective
cooperation. After about six weeks this interest falls off. This Is because
most a([qencles have already established their programs and are much more
interested in_fieldwork. ‘Coordination then becomes a more local or
regional activity, with the sharing of information and resources by agencies
working in nearby communities. During this period, coordination 2nds to
become sector-oriented:; for example, agencies working in housing tend to

coordinate activities among themselves.



132 Disasters and Development

In the final stage, which occurs well into the operation, usually in the
reconstruction ﬁenod, broader interagency cooperation at the executive
level is established. Agencies that inténd fo_ conduct rograms for more
than several months find that coordination is helpful for dealing with the
local qovernment and vice versa. Furthermore, many agencies will branch
out into other sectors, and more formal cooperating arrangements are seen
as beneficial. At this point it is not unusual to see the formation of a new
organization to serve as an information clearinghouse and to provide a
forum for inferagency meetings. _ o

Coordination, however, cotld be a lot more effective, especially in the
emergency Penod. The actions normally taken to establish coordination
often serve to add further confusion to the situation. For example, organ-
izations without operational experience in the country are often assigned
the role of coordinator. Competition amongi agencies, not only for
resources but also for publicity, works a?ams cooperation. And many
groups, convinced (often with"an evangelistic fervor) that their way of
operating is the onlY Way, refuse to cooperate with any group that does not
adhere to their methods. . _ _ _

Another obstacle to coordination among the international agencies,
espec_mllgl the volags, is the need many aﬁenues feel to have a separate
identifiable Rrogr_am_ that they can shoiw their donors. Alan Taylor (1978)
has written that “individual Programs are re?ularly fashioned with an eye to
their publicity value, rather than according fo whéther they will it in with a
coordinated, “effective and efficient response by all agencies.”

To improve coordination, a certain-amount of planning must be done
prior to the onset of a disaster. Preparedness plans that will promote
cooperation should be drawn up and agencies operating in the' country
should be designated to serve as coordinator should the need arise.
However, the most effective cooperation in the world is no substitute for
pre-disaster planning. The time to decide what to do is when there is time to
consider all the options thoughtfully, not amidst the confusion and pres-
sure of the emergency.

Obstacles to Change

Change has been slow in coming to the relief system for many reasons. The
very niature of the system and the W&Y it is organized is the primary obstacle.
Contributing factors include the following;

LACK OF COLLECTIVE MEMORY

Relief organizations are often slow to change because they have not
internalized lessons learned in the field. Most relief organizations are
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structured so that in a disaster they can increase in size from a small
skeleton staff to a large operatm? group in a very short period of time. This
model relies heavily on volunteers or short-term employees who have
particular specialties. In (Tleneral, these persons will not be familiar with
disaster issues, nor have along-term commitment to the organization, Most
short-term staff see their role only as workers, not as evaluators or critics of
the system, Onlg a few will be miotivated to write about their experiences,
and few have a base of experience from which to draw. Thus their reports
are usually disregarded by the agencies. _ o

There is a high turnover in Erofessmn_al staff of the relief o_rqanlzatwns,
particularly at the field level. Few agencies can afford to maintain a large
IreI{ef staff during nondisaster periods, and thus the accrued experience 1s
0st.

Many intervenors are active only in the emergency phase, Few of these
agenciés leave a residual team in the country for any period of time after the
disaster, or monitor the results of their relief program. Therefore they never
have a chance to see the long-term results of thelr actions or to incorporate
these “lessons™ into future programs.

FAILURE TO EVALUATE DISASTER PROGRAMS

Until recently, there were few POOd evaluations of disaster-aid programs.
Only a handful of longitudinal studies have been carried out, and even
information on the major program a%oroaches_ used by voluntary agencies
and governments is meager. The Presidential Commission on World
Hunger, trying to obtain information on the impact of food aid pro_?rams
carried out under the PL-480 provisions in 1978, could find only audits and
logistics studies of food aid, but no evaluations of their effectiveness or
impact! This despite the fact that these programs have been in operation
since the 1950s. (A number of studies of the impact of PL-480 programs
have since been initiated.) _

The reasons why evaluations have not been conducted are varied. For the
most part, agencies have not seen the need to evaluate their actions or their
impact; that'is, evaluations are not a priority activity. For many, evaluations
are viewed as costly and time-consuming. " _

Evaluations also” pose a threat to agencies, especially those dependent
upon public support. Ifan evaluation i negative and this information made
public a(l;_en(:les fear a disruption in their funding. _

Evaluations are often difficult o carry out, even when they are desired,
because of the nature of the system and the high staff turnover, Further-
more, evaluation techniques, until recently, were not particularly well
developed. Evaluations often centered on"the agency and the donors’
concerns, not on the victims’ concerns or the impact of the aid program.
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Typical evaluations were more concerned with the accounting procedures
and the |Og|IStICS of the program and completely %nored the social aspects,

The result of the failure t0 evaluate pro%},rams Is that mistakes are repeated
again and again and the base of information from which change evolves is

not developed.

FAILURE TO APPLY RESEARCH

A major constraint on changes in_the relief system Is lack of research to
facilitate change. Research in the disaster field fo date has been segmented,
with_concentration on the technical aspects (such as earthquake engi-
neering, hurricang monitoring, and weather modification) and to some
degree the behavioral as[)ects (such as the reaction of a commumtr 0
evacuation warnings and the response of a society to a disaster). Very little
of this research has been concerned with the problems of disasters in the
Third World. Russell Dynes, formerly the head of the Disaster Research
Center, estimates that “over 90 percent of all disaster research has
concentrated on problems and needs of the industrialized societies and has
little bear|n7q8 on problems of the Third World (National Academy of
Sciences 1973). The major research gap, however, is in the exploration of
Frogra_m approaches and strategles for'intervenors. Unfortunately, there is
itle financial support for such research, hecause the agencies have not
recognized the problem, _
Another difficulty with the research that has been conducted is that of
translating the results into useful applications. The problem is one of
communication between research institutions and the relief agencies. In
general, relief agencies (especially the volags) do not have the capability to
interpret research results and to develop applications from them, To some
extent, a small number of technical consultants familiar with field oper-
ations have partially filled this void, but many agencies still are reluctant to
hire consultants and will not make the commitment to establish links with
the research community. _ _
The lack of cooperation between the research community and relief
agencies is nowhere more evident than in the field of earthquake engi-
neering. Tremendous advances have been made in this field. Universities
and engineering firms have participated in international efforts to explore
the nature of earthquakes and the way they affect structures. Significant
strides are made each year. Unfortunately, voluntary agencies and other
relief groups do not Par_umpate in these éndeavors. A survey of voluntary
agencies in Guatemala in 19767 showed that none of the agencies had
contact with any of the major earthquake _en?_me_ermg institutions, nor (with
only one or two exceptigns) were the institutions consulted _durl_ng the
course of the reconstruction efforts. The earthquake engineering institu-
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tions, for their part, completely ignored the program implementors. Several
international earthquake engineering organizations sent survey teams to
Guatemala to study the collapse of buildings, bridges, and other structures,
but made virtually no contact with those organizations involved in
reconstruction programs, _ _

Within the earthquake research groups, little effort has been directed
toward addressing the problems of the peo%Ie_ most at risk from earth-

uakes—those of low-income living in self-uilt earthen housing—even
though this group accounts for the vast majority of deaths occurring from
earthquakes each year, Ifthe results of the resedrch are to have any impact
on reducing vulnerability to disasters, both the research community and
the relief agencies must stablish closer ties.

RELIANCE ON VOLUNTEERS

One obstacle to change that must be confronted by the voluntary agencies
is the continuing use of volunteers in relief and reconstruction Programs.
As long as_agencies continue to rely on volunteers, especially those who
have no Prlor training and [ittle information about the society and the role
ﬁ-f \éolur& eers in disasters, the performance of volags will continue to be

indered.

The use of volunteers, of course, is a ver%/ complex issue, and for many
agencies will require addressing some of their most fundamental beliefS.

Olunteerism is deeply rooted” in Western culture and revolves around
fundamental beliefs that people should rise to help one another and not
profit from the excha_n?e. Doubtless there is also an element of noblesse
pbllqe of the industrial’ nations toward the Third World, and for some
institutions, a still-lingering feeling of carrying “the white man’s burden.”
But there are practical reasons, also, why" volunteers are employed.
Volunteers are cheap labor and are almost always available. In a disaster
role, they are particularly compatible with emergency needs, as volunteers
rarely want to work for long periods of time and thus fit well with the
voluntary agency’s concepts of the. time phases of disaster.

Because few agencies have a sophisticated approach to disasters, they do
not seek qualified or skilled people, and a%am the ready supply of
volunteers fits well into their relief system. But as our understanding of
disasters becomes more sophisticated, the role of volunteers will have to be
red$f|ned and de-emphasized in order for these agencies to improve their

erformance.
: Reliance on volunteers creates two primary obstacles. The first is that the
use of volunteers contributes to the problemof lost experience and the lack
of a collective memory within an organization. In many organizations,
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volunteers make U'F the majority of the work force at the field level, and
many eventually fill decision-making positions during the emergency and
reconstruction “periods. To lose this experience after every disaster
practically guarantees that mistakes will be repeated frequently.”
~ The second problem is that most volunteers are untrained and unskilled
in the subtleties of disaster work. Because these people will be with the
agency only for a short time, the organizations are normally reluctant to
commit precious funds for staff development. Thus, untréined and, in
many cases, unskilled workers are placed in positions where they will
confront a host of sophisticated problems. The result is that programs
designed to_help the victims are simplistic and unsophisticated, and again,
common mistakes are repeated. _ _

Afinal difficulty’ is that many agencies recruit volunteers from their home
countries for short-term disaster service. These volunteers take jobs that
could easily be given to local people. Foreigners are used because they
speak the “same” language as the agency Tield staff. For reasons of
communication, they are given leadership positions over local workers. It
makes little sense, either from an economic or a public relations stance, to
hire a foreagner to do work that a local person could do (and probably do
better), and the resentment that is caused can affect the outcome of the
program. . : .

is 15 not to say that there is not a role for volunteers in the relief system.

Yet agencies that wish.to continue to emgloy volunteers must re-examing
the nature of their involvement and balance volunteers with trained
professional staff. If the volags are serious about improving their relief (and

de&/elogment) skills and performance, reliance on volunteers must be
reguced.

Atall levels of the relief system, there is a lack of training for personnel who
must deal with disasters. Typically, an agzency rovides orientation to its
new staff members on the organization itself, descriptions of its projects,
and PFOjeCt management systems. But rarely is training provided on
disaster " management, especially detailed information ~on strateg||es,
approaches, and problems to expect. The lack of training is particularly a
problem within development organizations. Even in those ?roups that have
staff training programs, the amount of time spent on disaster orientation is
usually minimal.” Especially lacking is even minimal training about the
connection hetween disasters and development.

Some agencies have recently developed disaster handbooks or added a
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section on disasters to their field directors” handbooks. Beyond this, little
additional information Is provided. _ _

A review of the disaster manuals of a number of these agencies unveils
additional problems. Most treat disasters as logistics problems and
recommend approaches and procedures that are coming under increased
criticism by disaster experts. For field personnel who have received no
training, these manuals may tend to reinforce stereotypes and inhibit the
development of effective programs. (Notable exceptions are the OXFAM
Field Director’s Handbook and the UNHCR Handbookfor Emergencies)

One cause of the problem is the scarcjtY of training programs on disaster
management and of instructors with field experience. Few courses. exist,
though some schools permit individual studies and research on disaster
management topics, but only in certain technical fields (such as earthquake
en meer_mgi epidemiology, geology, and meteorology) are disasters studied
systematically. |

Recent developments are encouraging, however. A number of short
courses on disasters have been organized (most notablz, the Regional
Disaster Preﬁaredr]ess Seminars of AID’s Office of U.S. Foreign Disaster
Assistance, the University of Louvain’s Disaster Epidemiology Course, the
London School of Hygiene and Tropical Medicine’s training program for
Potentlal volunteers,” and the East-West Center’s disaster” management
raining program for government ministries). Much more is needed,
Ih.Ol.J%h, and 1t is hoRe that additional formal training programs will be
initiated, such as the disaster management diploma program of the
University of Wisconsin-Extension.
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Influences on Disaster Response

CULTURAL INFLUENCES AND BARRIERS

Cross-cultural influences on disaster response and the problems they create
are easy to identify. They stem from the intervener’s lack of familiarity with
with the victims culture, with the resources available to the victims, and
with the native I_anguaPe. Differing cultural values often pose major
obstacles to effective refief aid, as even the cultural differences within a
society can be vast. It is often difficult for relief agencies to determine in
advarice the primary cultural constraints with which they must deal, but
failure to do so severely impedes their prolgrams’ progress.

_One set of cross-cultural problems relates to decision making. The
likelihood that mistakes will be made because of cross-cultural problems
usually increases when decisions are made far from the affected area or by
organizations new to the area. Many relief and development workers feel
that if a relief program is to be suiccessful, the intervening organization
must have strong roots within the society in order to deal with the cross-
cultural problems; and indeed, several organizations refuse to become
involved In disasters unless they have had prior experience in that countrY.
For agienues involved in actual fieldwork, prior experience is extremely
important. For a?enues whose primary interest is ?_rowdmg support to the
host giovernmens or to organizations in the field, the cross-cultural
obstacles mentioned above can often be reduced through careful planning.
But there is no substitute for involvement of knowledgeable people from
within the society in the decision-making process.

TECHNOLOGICAL CAPABILITIES

Technology influences disaster aid in two ways: First, it enables a?encies t0
devise quick, although not necessarily appropriate, solutions o needs.
138
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Second, it influences the way in which needs are perceived and thus
indirectly shapes many approaches. In other words, needs are seen in terms
of solutions. Take, for example, the issue of emergency shelter. Technology
makes it possible to build the shelters and to move them from one country
to another very quickly. _ S

If it were not possible to deliver these shelters immediately, intervenors
would probably emphasize developing approaches that would complement
local initiatives. Agencies would choose approaches that would support
processes occurring naturally after disasters. The following list takes this a
step further. The column on the left shows the priorities of the relief
agetnmes (Agnew and Patterson 1976), the column on the right that of the
victims.

A'gencies’ Perceptions Victims’ Perceptions

of Shelter Needs of Shelter Needs

Temporary structure Permanent housing

Low cost _ Low cost

Rapid construction Labor-intensive or self-help
Air-transportable Traditional appearance

Lightweight, movable Place to store animals

Low maintenance Replicable bY local craftsmen

Small construction crew Conformity to traditional living patterns

(that is, “segregation by sex within the
structure)

Technological solutions may also ignore contributing factors, especially
the social or political needs of the disaster victims. Again turning to the
housm? sector, technological solutions may ignore ‘or fail to address
adequately such issues a land tenure or economic problems related to
housing construction, _ 3 _

Other examples where te_chnoloplcal capability has influenced response
are the provision of mass innocufations for suspected diseases _followmg
natural disasters; the extensive use of aircraft in all phases of logistics an
search-and-rescue; the suPpIy of high-protein “synthetic” fogds such as
CSM, WSB, and K-Mix_ I:"and the ‘practice of importing relief materiel
instead of purchasmgi it locally. Such actions have become commonplace,
facilitated by technology available to the intervenors. But the question
remains: Does the technological capacity to do these things obscure other
needs in the affected community?

INFORMATION SOURCES

Another factor that can limit the effectiveness of the relief system is the
sources from which intervenors obtain information about the society in
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which they propose to _OR_erate. Organizations operating in the field need
information’ sources witnin the community. Cultural and language dif-
ferences, however, often distort the picture received _br the organization.
The more removed the information is from the field, the reater the
distortion. Qutside the country, most_a({enmes must rely on translated
reports. Furthermore, events significant in the culture ofthe affected society
may have no significance to someone living several thousand miles away.

PERCEPTIONS OF DISASTER

Agencies' Perceptions

There is a long-standing debate as to how to define a disaster. What
concerns us here is a working definition and how it is defined by the
intervenors and other participants, for the definitions used can provide
clues to the perceptions governing their actions. _

First, let us look at Some of the common definitions provided by
voluntary aid organizations: _ _

“Disasters are unforeseen events that cause widespread loss of life and
require immediate large-scale relief from outside resources.”

“Disasters are unusual, widespread events that disrupt the social order
and that require help from outside the affected community in order to
restore normalcy.” _

“Disasters are disruptive events that destroy property, threaten lives and
health, and that are of such a scale as to require outside assistance.”

In each of these definitions lies a key to under_standlnﬁ_the relief agencies’
basic perception of disasters, and thus the basis on which they formulate
their disaster programs. The idea common to each—that outside assistance
IS required—indicates what is perhaps the most prevalent perception.
Within this phrase lies an imperative to act—for disasters by definition
require intervention in the form of either materials or orJanizational
assistance. It is implied that intervention can resolve or ameliorate unusual
prloblems, and that material aid is one of the primary tools for problem
solving.

How do these definitions shape the response of an organization? To
begin with, the assumed need for outside aid colors the agency’s disaster
assessment. Scores of assessments are conducted each year'to estimate the
material losses caused by a disaster; then orders are placed immediately
with suppliers or donors, and arrangements are made to ship the materials
into the disaster area. Rarely, however, are thorough surveys conducted to
determing whether the materials requested are available or can be
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resupplied through the normal market system within a reasonable period of
time {ér whether the survivors can obtain them without outside assistance),
because the fundamental assumption is that they cannot.

If an ag_encY believes that disasters are relief problems to be resolved b
material aid, then disasters become logistics exercises. The structure of i
relief system will be designed to move the aid as expeditiously as possible
from point A to point Band thence to points C through Z with as little loss
from pilferage, spoilage, and breakaqe as s feasible. ts programs will be
measured bY how gumkl the people receive the goods. But questions
linger. Should speed be the Prlme criterion? And more importantly, are
disasters simply “relief” problems?

Another telling perception is identified by the term “unforeseen events.”
The fact is that most agencies reqard_ disasters as caused ﬁrlmanIY by
natural phenomena and fail to establish the real root of the problem:
vulnerability derived from poverty. Disasters are in fact neither unforeseen
nor unpredictable; but as fong as agencies continug to place emphasis on
immediate relief rather than on mitigation, and fail to include disaster
preparedness and disaster prevention” as part of onPom development
schemes, the “unexpected” event will continue to capture their attention.

The fmal_perceﬁtlon expressed in these definitions and articulated by
many a%en(:les Is the assumption that, because of the magnitude or severity
of the disaster, the affected community cannot cope. This belief (often
fueled by media reports of looting, the hreakdown of civil order, or of
people traumatized by the event?_ |eads to the belief that intervention from
outside will serve the re-establishment of order and will “hold things
together” until the peaple can get back on their feet. As we will see later,
there is little evidence to support this belief, In fact, the peaple hit hardest
by disasters are, in the words of lan Davis, “coping experts”—people who
are extremely self-reliant and, although poor, are (iune capable of rapid
recovery if adequate resources are made available. The questions to
consicer then are;

1 What type of assistance is most necessary: assistance in restarting and
improving the existing ways in which people cope, or assistance in the
form of rapidly delivered material aid’ S

2. Where is an agency likely to place its emphasis if it defines disasters as
situations where people cannot cope?

Governments' Perceptions

More progressive %overnments usually define disasters in the same terms as
do reliefagencies, but the definition i$ expanded to include a much broader
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social and economic range of consequences. This can be noted in the
following definitions;

“Disasters are sudden events that force the reallocation of already scarce
resources to meet basic survival needs.” _

“Disasters are sudden and unforeseen events that disrupt normal
activities and slow or retard progress toward economic and social
development.”

Government is concerned not only with helping the disaster victims
recover; it is also concerned that the disaster not retard the social and
economic progress _bemP sought. There is concern that disasters will
require a |s?roport|ona_e amount of attention, diverting personnel and
money away from more_important, longer-term projects and into welfare
and reconstruction activities. There are also fears that disasters will affect
the gross national product, especially the production of those materials or
cropr)]s that are needed for export in order to bring in valuable foreign
exchange.

For ggovernments that see disasters in this light, a primary obg]ectlve_ 0
obtain as much foreign assistance and aid as is possible, so that existing
resources within the country will not have to be diverted. For governments
choosing this course of action, foreign relief appears to be a godsend.

The perception of disasters as primarily a relief problem to be met with
material aid is almost identical with the definitions of the relief agencies.
There is no awareness that actions taken during a disaster and the
reconstruction period have a bearm? on the development process; rather,
the disaster is seen as an event apart from development and one that serves
onIX as a break, or retardant, in the development process.

n alternate set of views is often held by governments that are controlled
by an oligarchy, where maintenance of thie Social and economic status quo
IS a Prlme objective. The origins of disaster are defined in the same terms,
but the consequences are seen in a different light. While there are no public
advocates of the following points of view, If actions were authors, the
following would be quotes:

aDigasters are large-scale events that create a breakdown of law and
order,
“Disasters are events that point to the social and economic inequities
within the society and threaten the established order.” _
“Disasters are’ large-cale events that underscore a government’s im-
potence and inability to act.”
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Governments who act upon such beliefs are trapped. If they appeal for
and accept massive outside aid, might not the population realize just how
weak the government is, thereby sowing the seeds of cha_n?e? On the other
hand, how can the quvern_ment fail to accept outside assistance if it really is
not capable itself of T andlmﬁ the disaster? This too could lead to large-scale
popular unrest. Ironically, the more repressive and ingffective governments
often see most clearly the developmental as'oects and consequences of relief
actions, although the¥ themselves probably view foreign relief or(%anlz_a-
tions more in terms of their logistics capabilities than as mstl%ators of social
change. To these governments, disasters are situations that must be
controlled. Intervenors that provide aid must be alert to the possihility of
becoming pawns in a game where the rules are never spelled out.

There 15 a third governmental definition that we will explore briefly here
before returning to it in a later chapter. Here the possibilities presented by a
disaster are recognized.

“Disasters provide an opportunity to rebuild a better society.”

|t does not question that aid is necessary. But now disaster is viewed as an
opportunity, not as a set-pack only. Among the perceived opportunities are
a chance t0 rebuild a safer, healthier environment and to use a variety of
resources that would not otherwise be available to assist the affected
community in making a substantial leap forward on the road to “progress,”
To the government with this perception, there are never enough aid
resources, and plans and programs are thrown together rap|dl;{ in order to
take advantage of the new reSources while they are available. In this view,
three things are required: sufficient cash for the gov_ernment_ to_operate
effectively:” coordination of incoming aid; and reordering of priorities that
will give the disaster area a larger share of the governments attention. A
%overnment with these objectives sees the immediate material aid provided
y relief agencies as either an intermediate or stopgap measure, or as
woefully inadequate to meet the greater needs. What a government wants
rriost of all are the financial and material resources to carry out the greater
plan,

Victims' Perceptions

It is difficult for the poor in develo%mg countries to conceptualize a
disaster. Life is always a _strugPIe and the potential for the survival of the
members of any family is only marginal. Early death is not an unusual
event; in countries with low nutritional status and a high infant mortality
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rate, deaths within a family occur at rather regular intervals. Furthermore,
the perceptions as to what the disaster means change as time from the
actual disaster event increases. At first, disasters are perceived in terms of
human loss and injuries, then material loss, and finally economic
consequences. While a relief agency may see destruction of crops or homes
as either an agricultural loss or a materials requirement, the victims see the
loss in economic terms, namely, in income, lost or income that must be
ﬁg\égsted from income-generating activities to meet basic survival or comfort

The sense of economic loss, or of economic opportunities lost, is the one
perception that is common to all victims, It is also the common concem of
each economic stratum among all the victims,

INFLUENCES WITHIN THE RELIEF SYSTEM

The operations of the relief system are often influenced by pressures unique
either to disasters or to the disaster relief system. This iS due, in part, to a
misunderstanding of what actually hapFens in disasters, as well as to a real
attempt to react qumkly{ to human suffering and trauma. These pressures
mqy have necr}anve reslts. _ o _
he first of these pressures are time constraints in the form of deadlines
to he met for most disaster B_rograms. These time constraints are usually
artificial and quite often arbitrary dates the agency sets as a means of
hurryln? alon? emergency and réconstruction programs, They are often
related fo what'the donor perceives as a particular phase of a disaster or tied
to some seasonal event, suich as the onset of a rainy season or the winter. In
ver}/ few cases do these deadlines have any meariing except to the agency
that sets them and, for the people in thé field who find their programs
?r(])ﬁ(tj"eaﬁpﬁgd and forced into unnecessary haste, they can be downright
A second constraint is the disaster-funding process. Because disasters are
traumatic_events, they can generate a tremendous amount of funds in a
short period of time.” In the_early stages of a disaster, the availability of
funds is phenomenal, but within“a few months donations stop. Agericies
know this and concentrate tremendous efforts on fund-raising immediately
after the disaster has occurred. But early availability of large amounts of
funds_ (which must be attracted by gaining the public’s atfention) brings
with it a pressure to spend the funds as quickly as possible. Thus many
agencies attempt to carry out their programs in a very short period of time
while the funds are available and the disaster is in the public consciousness.
The funding process contributes to the problem of time constraints, Often
donors with the best of intentions set deadlines for expenditures of funds,
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the objective beln? to insure that disaster victims receive aid promptIY.
Unfor_tunate(ljy, haste and deadlines often result in programs that are poorly
conceived, do not sufficiently involve disaster victims, and operate on
information obtained at the he|grht_ of confusion.

The next constraint is that of linkages between different levels of the
system. Most or?anlzatmns_have clearly defined relatlonshlf)s during
normal times. Following a disaster, orqamzatlons correctly feel that they
must support those grops with which they have a prior rélationship. The
relationship must be re-examined, however, when an organization is forced
to step out of its normal spheres of activity. A donor wishing to contribute
funds for housing should look for an organization with housing experience.
Ifthe ggoup_wnh_ which the o[?amzatlon has a standing rela_tlonshlﬁ()_ IS not
in the "housing field, it should either find a group that is in the field or
change its pririty. _ o

Another problem unique to the system is the multiplicity of top-down
pressures. In a system where donors donate to other donors who pass the
money to other institutions that, in turn, fund other institutions doing the
work 1n the field, the pressures for action and response multiply at each
level. FoIIowm? a disaster, urgency is heightened and the pressures added
at each level of the system often result in"excessive time being devoted to
trying to meet each donor’s perceived needs or requirements.”

One aspect of this problem is the practice of earmarkmgl; that is, the
placm% of constraints on how donated funds may be used. In the best of
cases, Tunds are earmarked for certain types of programs. The donor may
wish to contribute to housm? reconstruction, medical aid, or social
programs and, for the most part, this type of earmarking causes only mild
Inconvenience as Iong as the agency has the capability of carrying out the
program designated Dy the donor. © - _

QOther constraints are also controversial and problematic in formulating a
baIargce,dtrellef (1)r reconstruction program. Among the most common prior
constraints are;

1 the requirement that all or a majority of the materials purchased be used
within'the donor’s own country; _ _

2. the requirement that donated goods be shipped on the carriers of the
donor’s own country,; o

3. the requirement that all materials shipped be granted duty-free status.

Immediately following the 1979 hurricane that struck the Dominican
Republic, a large intergovernmental organization in Europe created a fund
for housing reconstruction. It notified Several private a?enues working in
the Dominican Republic that it would accept proposals. The New York
headquarters of one agency, which had economic and agricultural
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development programs in the country, submitted a brief proposal, which
was accepted on fhe day it was received. _ .

Nine days after the disaster, the agency’s field director in the Dominican
Republic received a cable from his headduarters informing him that several
hundred thousand dollars had been appropriated for & housing recon-
struction prpgram_. It also informed the director that the program must be
executed within sixty days. The director, who had no prior experience in
housing, cabled his headquarters for authority to extend the deadline in
order t0 determine how hest to use the funds and to determine whether the
organization should become involved. The headquarters, fearm% loss of the
money, instead began looking around for a housing consultant to assist the
field director in setting up a program. When the consultant arrived, he
determined that housmg Was a |ow priority in relation to other immediate
post-disaster needs and that housing reconstruction should not take
precedence over other matters, Headquarters, not ﬁleased with this
assessment, demanded that the field office decide quickly on a program
and ?et it underwar. After examining various options, the field stafrdecided
that the only way that so Iarg%e_an amount of money could be spent at one
time was 0" order vast quantities of building materials. A hasty survey of
homeowners’ preferences determined what building materialS were”the
most desired and a large order was placed for them. _

In the attempt to get the housing program moving, the agency met with
several local housing groups. One In particular su%gested_an approach that
the agency chose to work with (which had not fad prior experience in
headquarters with this proposal, which was to train housing construction
workers and neighborhood_people in how to use the materials bemq
imported in a self-help housing program. Headquarters cabled back that |
would prefer to support a group with which it was already working and
instructed the director to operate through that group.

The result? A local group involved in housing was denied resources and
funds that would have enabled it to increase its effectiveness, and the group
the agency chose to work with (which had not had prior experience in
housmgg ended up conducting a slipshod materials distribution program
that had little lasting impact on improving the housing stock.

INFLUENCES AND PRESSURES OF THE PRESS

The role and influence of the gress in disasters is a hotly debated topic and
a definitive work has not yet been written. The press has been praised for
bringing the true stories of disasters to the public and for its humanitarian
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efforts in stimulating public resPonse to the human needs and suffering
caused by disasters. On the other hand, it has heen condemned for
presenting sensationalist views of that suffering and for distorting the
Publlc’_s perception of disaster recovery efforts, Whatever the position
aken, it cannot be denied that the presS has enormous influence on the
workings of the relief system at all levels. Extensive press coverage of a
disaster can create tremendous pressure on agencies and ?ovemmen_ts 0
become involved. It can also create tremendous pressure 1o react quickly
and massively to alleviate the suffering portrayed by the media.

Not su_rpn_smgily, the media_end up distorting the picture of what
happens in disastérs, They do this by concentrating on the_suﬁerln? of the
victims and by showing the unusual events that occur in a disaster situation.
Confusion is often depicted as ingptitude, and cautious, deliberate
planning is often viewed as foot-dragging incompetence or failure to react
rapidly. “Stories filed by news media are those that will be of interest to the
unaffected (outside viéwers) and will be colored by the perceptions of the
correspondents, who are often constrained_ by many of the same cross-
cultural influences as the relief a%enmes. Stories can create an impression of
vast destruction by focusing on the damage of a few buildings when, in fact,
damage may be relatively moderate. Especially harmful is the fact that most
news stories reinforce the stereotypes that people have about disaster
victims and the processes at play. .

AIthou?h the media can motivate the public and generate a tremendous
response that will swell the coffers of humanitarian agencies, they can “turn
off” the public the next day with a series of negative stories on how the
disaster is being handled or a portrayal of the Inequities that ingvitably
occur in these situations. Many agfenues_ rePorted that donations were
extremely high in the first few days following the earthquake in Nicaragua
in 1972, but'that donations fell off rapidly when news media reported on
the corruption of the Somoza governmentin _dlstrlbutlnq relief supplies. In
reality, the Somoza dgovernment was responsible for only a portion of the
relief supplies, and” private agencies were relatively “free from these
Etroorllgelgms. Yet their donations were severely curtailed as a result of these

Aqenues must play to the press for public suf)port, and this creates
Prob_ems. The types of assistance that can be easily ﬁortrayed on film or
elevision are ver>{ attractive because they “show™ the agéncy in action.
Scenes of food, Clothes, and blankets being distributed, medical staff at
work, and_houses under construction all serve the public relations needs of
the agencies. Pre-disaster planning, vulnerability analysis, preparedness
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activities, community organization, psychological counseling, and other
important activities fhat cannot be photographed are neglected. The result
is that photographic images reinforce ‘misconceptions and perpetuate

myths, which Inhibit change in emergency response.



Post-Disaster Programs

Progirams are the vehicles by which agencies fulfill their reason for
existing—relief for the victim and reconstruction of a functioning society.
Programs are the link between concept and action; they embody everything
discussed so far. o _

Yet proPram structure and management is neither taught nor studied. Of
al the elements making up the Telief system, programs are the most
important and receive the least attention, [t is not surprising that there is a
tremendous hreakdown between idealistic expectations of what the aqency
should be accompllshln(I] and what actually results. This chapter explores
the influences and problems of program Structure and management and
ends with some typical program models.

FACTORS THAT INFLUENCE
THE ESTABLISHMENT OF A PROGRAM

Even hefore a field program is established, there are many factors that will
_sha‘oe it. Many of these are extensions of the forces within the relief system
itself, and others have to do with the nature of intervention. Let us briefly
review five of the most important sets of constraints on a program.

Motives

Motives for intervention are;

1 Humanitarian Concem. The prime motive for intervention.

2. A Presence on the Scene. Many agencies become involved in disasters

simply because they are already working in the affected country when
the ‘disaster strikes.” It would be practically impossible for an “agency

149
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already involved in economic or humanitarian work to avoid becoming
involved in & nearby disaster. . .

3. Opportunity. Many agencies see a disaster as a chance to establish a
Eresence In a community for a longer-term involvement.

4. Eurtherance ofPrimary Goals, Many agencies see reliefwork as a chance to
further their primary goals. This is especially true of church organiza-
tions, which sometimes feel that by respon mg to a disaster they can
introduce and establish themselves in order to further their missionary
and charitable work. - . o

5. Demanstration of Concem or Friendship, Many intervenors provide relief to
demonstrate a concern for the society or to promote klnsh%p. In most
cases, this is an extension of humanitarian concern, but for govern-
mental agencies, it can be an attempt to gain influence or to support
friendly government,

These motives subtlg shape a relief Program. For example, an organi-
zation wanting to establish a presence for Tong-term involvement is more
likely to develop programs with strong Qommu_n_lt}{-based participation and
be much more responsive to meeting initiatives developed by the
community. An agency with pr_o?rams in-country prior to the disaster will
usually operate throu?h Its existing organization and simply expand the
staff or scope of work to meet the perceived relief needs. Relief experts can
normally look at an agency’s motive for intervention and make an accurate
prediction of the structure, staffm_ﬂ patterns, and, in many cases, the
spheres of activity that an agency will adopt in a post-disaster”situation.

Resources Available

The available resources, especially funds and materiel, determine both the
nature and the scope of a relief proggam. It has been said that many relief
programs are a retlection of what the agencies’ donors will provide. For
example, agencies that work closely with” AID can usually be expected to
become heavily involved in food pro%rams. Agencies supported by small
organizations, ‘such as churches, or that rely on individual donations are
Ilkgly 0 rﬁ)rgwde (Yarled material assistance, stich as blankets, clothing, tents,
and canned goods.

Resources also affect the period of involvement. Agencies with limited
resources normally work only in the immediate post-disaster period.
é?ﬁ?ﬁbeﬁ with access to more funds will become involved in recon-

Another resource that can affect the nature of a_PrOPram is the type of
expertise available to the agency. An agency with finks to a medical
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institution can be expected to provide medical assistance. If engineers are
available, water purification or sanitation programs may be added to the
program portfolio. The availability of expertise should not be overlooked.
Astrvey by INTERTECT in 1977 of the reliefand reconstruction programs
in Guatemiala showed that most agencies fit expertise into their program,
rlaQ;PYe)r than seek expertise to meet certain program objectives (Ressler

Time-Frame

Time constraints are usually dictated by funding pressures, by donors, and
by perceived seasonal obstacles. Short time-frames are the bane of good
project planning, especially when pre-disaster planning has been neglected.
A program operating under artificial time constraints can rarely be
effective. Short time-frames, affect staffing patterns, limit community
involvement, and inhibit project planning.

Forte of the Agency

The normal activities of a relief organization will often determine the type
of activities it undertakes in the post-disaster situation. An agency working
in housing is likely to continue working in that sector following a disaster:
An organization with medical experience can be expected to offer these
services or to expand them. (It should be noted, however, that the lack of
experience in a particular field has never been a perceived obstacle to
intervention, and many organizations have plunged into various relief
activities without the slightest expertise or experience.) This is especially a
Broblem in hgusm recantructmn programs and in feeding and nutrition
rograms in drought relief.

Earmarked Funds

The types of activities chosen are often determined by donors. If an agency
receives funds earmarked for housing reconstruction foIIowmg% an earth-
quake, the a%gencfy must carry out sucha program whether or not it has any
expertise in the field. Earmarking is a (Ilrowm% problem for agencies. Once
the money has been received, it is too fate to hargain about the conditions.
Donor education ,angl the develog)m(fnt of quidelines for donors must be a
part of an agency’s disaster preparedness.
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An Agency's Mandate

Many relief a?enues have been established to meet specific disaster relief
ob{ecuves. But unless the agency’s founders thoroughly understand the link
between disasters and development, the terms on which the agency is
based often prevent it from being completely effective. N

UNDRO’s problems are fundamental to the way it was originally
organized. They are a manifestation of how a failure o link disasters and
development can affect the performance of a relief a%_ency. At the time
UNDRO was established, disasters were treated in isolation™from develop-
ment. The founders felt that disaster aid required a separate office. Thus
UNDRO was given autonomous status within the UN ‘system (much like
that ofthe UN High Commissioner for Refugees) and was not placed under
the auspices of the UN Development Programme (UNDPR. When the office
began fo undertake disaster mitigation activities, the stafffound that most of
the measures they advocated were surrounded by development issues and
could be addressed only in those terms. By not being a part of the UNDP,
the UNDRO representatives were not always “in tune” with local develop-
ment needs and Froble_ms and thus missed many opportunities to link
mitigation and vulnerability reduction to development i)rograms_. Further-
more, several of the measures they suggested were simply unrealistic in the
local political and economic context. _

The establishment of UNDRO also demonstrates how failure to
understand the disaster processes and how the system works when an
organization’s mandate 1S written can affect the agency’s performance.
UNDRO’s primary mandate is to serve as coordinator for international
disaster assistance. Because the agency sees disasters primarily as emer-
([;Jenmes, it focuses on trymg_to coordinate emergency response. Typically,

NDRO dispatches a coordinator to the affected country for the emer-
ﬂsncy IEeno and asks that foreign donors coordinate their assistance

fough Gengva, | . _

In practical terms, this is not very effective. Qutsiders unfamiliar with the
|atest” developments or the local politics should not try to coordinate—a
local (};rouE should. While preparedness activities and establishment_ of
links to the government prior to the disaster can help, an outside
coordinator, especially one who stays only for the emergenck/ period, can

never tie truly effective and in many caseshas only added to the confusion
and celays.

FACTORS THAT INFLUENCE THE SUCCESS OF A PROGRAM

Once a program has been established, there are three factors that affect the
outcome and determine, to a great extent, whether or not the program will
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make an effective contribution to the relief or reconstruction effort. Because
these factors influence program implementation, they must be thoroughly
understood by anyone contemplating a post-disaster” project,

Attitude of the Agency

The attitude that an a#ency takes in a community toward the victims and
the behavior of its staff are'a major influence on implementation. This has
to do with factors mentioned earlier, namely, the agencies’ perceptions of
victims and victims behavior after a disaster. |fan agency and the program
it formulates reflect a paternalistic attitude, success will be limited.
Alternatively, if an organization takes the attitude that its role is to help
victims help themselves, rather than to step into the breach, to take over,
and make decisions until the people can get hack on their feet, the first
obstacle has been overcome.

Relationship to the Community

An extension of an agency’s attitude toward the disaster victims is its view
ofits role ?e_nerally. Does it see itselfas an agent of the relief process, or as a
participant in community processes striving'to meet community goals? The
more_an agency can hecome an integral part of the communify, the more
effective itS relief programs will become.

Decision Making

The way in which an or(]xanlzatlon makes decisions is the most important
factor influencing the refative success or failure of a program. Even if an
prgg_an_lzatmn i close to the community and is prepared to respond to
initiatives from the victims, rather than initiate “solutions” itself, overall
effectiveness will be limited and in many cases nonexistent, unless the
organization places decision making af the community level. Many
programs are steeped in democratic traditions and intentions, yet the final
authority in all decision making resides with program staff, not with
community leaders. Even with the most progressive intentions, a program
cannot be effective unless decision making is shared. A post-disaster
Program can_be nothing more than charity unless authority is shared with
he Community. _

~ Assumptions about where ultimate power should rest are often reflected
in the management model chosen by a program. An organization strlvmgg
for effective community participation often finds that”the managemen
model selected inhibits, and in some cases prohibits, the very participation
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It is seeking. The tables of organization most often used are a reflection of
industrial practice. These are designed to facilitate decision matkmg| from
the top down, not from the bottom up. iSo restrictive are these models that
in many cases, the title of “field marshall” would be more appropriate than
that of “field director.”) Ifa program I5 to include community participation,
staff must develop an orgamza lon that stresses participatory management
and decision making at all levels.

COMMON PROBLEMS IN POST-DISASTER PROGRAMS

Program lolannmg in many agencies can best be characterized as planning
by default. Take, for example, the usual way a housing program is
established. First, an agency requests an area Or is assigned one by the
government. The agency thien estimates how many houses are required,
etermines the amount of money available, and divides the funds 5{ the
number of houses required. It then seeks a building system that enables it
to build the re(iuwed number of houses at that cost. Usually a standard
design is adopted and mass construction begins. When the required
QHérsl er of houses has been built or when funds run out, the program

The agency then measures its success by determining the number of
units produced, whether they were produced within a certain time limit,
and whether the project was completed within the bud%et. The houses are
seen s the end product. Success is measured in terms of the donor and not
the victim. Nothing has been left in the community other than an artifact
no contributions to the building process and no_new skills. Often the newly
constructed building cannot bé repaired or maintained. _

The following is a list of problems that are common to relief and

reconstiuction programs. They are divided into two parts, planning and
execution.

Common Problems in Project Planning

An analysis of program plannin% carried out by intervenors in a number of
recent Telief operations reveals twelve common errors. This, group,
sometimes referred to as “the dirty dozen,” consists of the following:

1 Poor conceptualization of the i)_ro'ect. Not enough can be said about this
topic. The vast majority of relief and reconstruction programs are
conducted without the establishment of formal goals or objectives. Often
there are v%gue pronouncements or statements such as “To help the
victim” or “To reconstruct houses.” Until a staff has established where it is

going, it will be difficult to determine how to get there.
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2. Failure to establish policies to shape program planning. Policies provide the
framework by which staff makes choices throughout the program planning
process. The failure to establish policies at an early date leaves a program
\éwthqut any quiding principles and with no firm basis upon which to make

ecisions.

?j Failure to involve fully the local people in the planning process. Enough
said.,

4. Failure to examine the complete range of options. T00 often, an _agenc
selects the first approach to solving a particular problem that it thinks of.
Usually this is a matter of not taking enough time to explore the choices, or
unfamiliarity with the alteratives. _

5. Selection of only one strategy or approach to problem solvmql. Often an
organization will “fixate” on a particular methodology and will develop a
whole program around one standard argo[oach. In essence, the agency is
putting all"of its eggs into one basket and if anything goes wrong, or ifthe
approach meets with only limited success, the entire program may have to
be restructured. Furthermore, the selection of only one approach does not
easily accommodate variances in the affected community.

6. Failure to balance the program. A balanced program iS one that meets a
variety of related needs, For example: a housing reconstruction program
that provides training in improved construction techniques, job oppor-
tunities for local builders and craftsmen, emplo%_/ment opportunities so that
local people can gain the funds necessary to parficipate in the program, and
supplementary i)rol)ects designed to improve the sites and services (such as
sanitation) would be considered a balanced pro?ram. One that simply
provides a replacement for a damaged house would not.

1. Overextension. Programs hecome overextended by (1) trying to meet
to0 many needs, (2% trying to meet the needs of too many people, or
(3) trying to meet the needs in too broad an area. A good example of
overextension occurred in Guatemala when a small relief agency with a staff
of seven offered to provide housing reconstruction services to 4 geoglraphlc
area of over 1500 square kilometers that had not only a rural population,
but also a number of large towns. The total number of people in the area
approached 75,000, When the {)r_ogram ‘made a commitment to the
%overnment to provide services in this area, it had already received a total of

25,000 for reconstruction. Durm% the course_ of the ‘agency’s efforts, it
received an additional $25,000 and some roofing material & an in-kind
contribution from a foreign ?overnment. The total monetary resources of
the agency were approximately $80,000. From this was subtracted the cost
of the staff, transportation and vehicles, and other overhead items. Had the
agency heen able to use the entire amount, the total contribution to the area
would' have been only slightly more than $1 per person. Even if the funds
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A monument to waste: temporary housing unused and abandoned.

could have been used creatively, the number of 8eople effectively served
could tnot have been more than approximately 10 percent of those in the
project area. _ o _

. Failure to examine cause-and-effect reIatlonshlﬁ_s. Failure to look ahead is
often a result of inexperience. Yet by thinking through many of the
program_options and trying to gauge the outcome, agencies could avoid
many mistakes. In his Paﬁer on accountability (1978), Everett Ressler
argues that as a part of the formal planning process, agencies should
prepare a program-impact assessment similar £ the environmental impact
statements that are required of many construction B_ro ects. _

9. Failure to select a management model thatfits the oojectives of the project. As
mentioned earlier, the choice of management model and table of
organization are crucial to successful project implementation. _

0. Failure to develop a management Iplan. ‘An examination of most relief or
reconstruction programs will reveal a failure in this area. Good program
management requires proPer,sequencmg of activities, assignment of
resources and personnel, establishment of milestones by which a program
can ?au e it ?erformance, and the pairing_of resources and personnel.
Rarely do relief or reconstruction plans contain even the most rudimentary
flow Charts of activities. Without management Blans, resources cannot be
used efficiently. Agencies should emphasize the basics of program planning
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in their training of program administrators, and model plans should be
deveIoEe_d for disaster projects. _

11 Failure to budget aproject properly. Budget estimates are one of the most
difficult exercises in project planning. Not only must a budget be prepared
in an inflationary environment, but the amount of funds and their date of
transfer to the program are often unknown, Thus incremental budget
planning is required, and a certain amount of flexibility must be built in.

12, Failure to obtain proper technical inputs. This is Iar?elyaresult of failure
by the agencies to expand their horizons, and an attempt to oversimpli
their humanitarian work. In most cases, a?_enues are simply not aware of all
the related issues nor the technical expertise that is available, _
~ Another aspect of the problem is the use of inappropriate technical
inputs. For example, following many disasters, agencies send medical
teams with the latest technical equipment and medicines. In most cases,
however, what is needed is not high-tech curative medicine, but low-
t_echnolog%, community-based preventive health measures, such as sanita-
tion and"hygiene.

The use of technology and selection of the appropriate technology is
always a problem for agencies with no prior experience in a community and
little'knowledge of the society in which the disaster has occurred. The time
})Oc éjuertreerénme e appropriate technology, therefore, is before a disaster has

Common Problems in Program Execution

The following problems are commonly found in the execution of relief
programs.1

1 Overloading the location organization with too much work or money.

2. Concentration on theproduct, not theprocess. Many agencies concentrate on
the attainment of measurable goals, such as thé number of people fed,
sheltered, and clothed, and ways to_ measure their performance in these
terms. Using these criteria, the dgencies often neglect the process by which
the goals are attained. In most cases, however, the process is at Teast as
Important as the product. . _ _ _
3. Failure to support local coping mechanisms. This was discussed earlier, but
it cannot be overemphasized. Agencies must be extremely careful to
supPort the local cqpln? mechanisms as much as possible, or at the very
least not to undermine their effectiveness. .

4. Failure to concentrate resources where the aPe_n I most effective. _
/5. Staying in reliftoo Ion%. Many agencies fail to note the rapidly changing
circumstances in the post-disaster environment. The time for emergency
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relief and charitable programs passes quickly and other approaches are
required in the transition to fonger-term reconstruction activities. An
agency that continues to provide relief during the reconstruction period will
not only be_providing aid inappropriate for the period, but will hamper the
reconstruction efforts of other aN(ienmes and even delay the recovery.

6. Failure to use local resources. Many agencies find thaf it is easier to'import
the materials, supplies, and expertise than to acquire them in the affected
community. Often imported supplies are cheaper, even with the added
transport costs; because of the disrupted market structure following a
disaster, they can often be obtained more quickly. Importing of resources,
however, reduces participation by the local community, and hypasses an
opgortu_nlty to provide a stimulus to recovery. ,

. Failure toPrevent the recurrence of a disaster. “This is one of the hidden, yet
most prevalent, faults of reconstruction programs. There are two aspects to
mitigation: physical vulnerability and the socioeconomic. For example,
houses can bé made safer and communities can he relocated to less
vulnerable sites. If disasters are a result of long-term socioeconomic
problems in a society, agencies cannot address the vulnerability problem
without undertaking™a wider look at overall development aspects of the
problem. The challenge is to formulate plans that are more development-
ortlenteld thetm disaster-oriented, but that include disaster mitigation as an
Integral part N

8 Failure to develop Jocal capabilities. Opportunities to deveIoP local
capabilities are often missed. A relief pro?ram offers many opportunities
for training or enhancing the skills of foca Pe(_)ple. Progr_am management,
accounting, construction technigues, materials handling, and " vehicle
maintenance are but a few of the skills that can be_ developed. Most
important are the skills for plannmﬁ and carrying out projects, which can be
imparted to local leaders so that t e¥ in turn can formulate and carrY, out
programs of their own. Helping others to develop skills can be time-
consuming and more expensive, but is an added contribution to the
community.

CRITERIA FOR ASSESSING A PROGRAM

There are various ways to assess a program, and each type of program has
its own criteria. There are, however, ‘several general Criteria that can be
applied to ascertain overall benefit. These are Based on the contributions the
program makes to the_communlt_%. Contributions are divided into two sets:
short-term, or immediate, contribution, and long-term, or developmental.

The immediate contribution is measured in three ways. First, the
alleviation of suffering or the burdens caused by the disaster. This is the
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humanitarian contribution. Second, the contribution to or support of local
coping mechanisms. This is determined by whether the program works
through or enhances the capabilities of the mechanisms within the society
that normally deal with disaster. The third measurement is whether a
Per&%/rgrr)r) shortens the length of time between emergency and full

_The developmental contributions that a program makes are more
difficult to judge, as well as extremely important,”especially for assessing
recovery and reconstruction programs. Actions are measured first by their
contribution toward long-term” development of the society, which is
determined by the extent to which the pro_?ram helped to develop local
leadership.and contributed to institution building and to the improvement
of skills within the society. _ _

The second developmental measurements are the spin-off benefits. For
example, did the post-disaster program contribute to developmental goals
or. et in motion activities that would help attain these broader
objectives? o

inally, the developmental contribution should be measured by the
degree Of increased safety of the community. A post_-dwaster_Program that
simply returns a society, to the same state of vulnerability that it had prior to
the disaster would obviously fail this test.

SOME COMMON PROGRAM MODELS

Now that we have examined some of the common problems, as well as the
assessment criteria, let’s take a look at some of the more common program
models and the styles of aid giving employed in disasters.

Program Styles

The manner inwhich an agencr disPenses aid is referred to as the style. The
four characteristic styles usually reflect the attitudes and objectives of the
gtga]gp)cies (and are described here in the informal terms often used by field

L Quick and [)inyr This style can be identified by a quick response with
massive material aid. The usual objective is to saturate an area as quickly as
possible with relief items and to” create as much visibility with as little
entanglement as possible. The prime criterion is speed, especially speed of
delivery. Quick and dirty prodgrams are usually carried out in the émergency
phase.” The emphasis ‘on delivery of reliet materials is based on the
assumption that material aid can Solve many of the needs. (This is often
called the “logistics approach” to disaster aid.)
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Many of the agencies that use the quick and dirty style are well organized
and highly efficient. Victim needs that recur in every disaster are identified
and materials are sou%ht_ (or drawn from stockpﬂes? 0 meet these needs. By
standardizing the materials, the agency can Substantially reduce the time
required for acquisition, stockpiling, and shipment. But this can create
other problems,” o

Because the hasic decisions are made by the donor, with little oppor-
tunity for victim participation, they often result in dehverly of inappropriate
aid. “Overall, quick and dirty programs have very little real impact on
solving problems, and in those programs where the logistic systems have
not been developed properly, the sorting of arriving materials can delay
ﬁth?r higher priority delivéries and tie “other distribution systems into

nots.

2. Fircfighting. The style is characterized by an ad hoc response to
Problems or needs. There is no prior planning or setting of objectives until

he requests are received. _ o _

Found in all Ehases of the post-disaster Penod, this style of program is
considered a notch above the quick and d|r_}/ style because it does relate to
needs of or demands from the community, "Problems arise, however,
because it mag he difficult to determine real priorities in the confusion after
a disaster, and the requests, or nature ofthe requests, often depend on who
is doing the asking. In terms of execution, it is difficult to tie the program
together and make best use of resources because the program is responding
to'many diverse needs. o _

3. Development through Disaster, The objective here is to use the process of
rehabilitation and reconstruction to achieve development goals. These
programs concentrate on accomplishing all their goals during the transition
Phase. %In more practical terms, they may be trying to do everything before

he money runsout) T _

While a'step in the right direction, this style ofprolgram is often frustrated
b}{ the fact that the priorities of the victims are not always the same as those
of the agency, and that the Bot_enﬂal for change during the transition phase
is not S high as generally believed., _

4. Planting the Seed.  This style reflects an awareness that development is a
slow process and that disasters offer certain limited opportunities for change.
The emphasis is_on setth up an environment and the infrastructure
necessary to continue development activities after the disaster program is
terminated. Intervention may occur at any point, though it is usually in the
rehabilitation or reconstruction phase. Agencies stress the development of
community leaders and organizations and a high degree of participation by
the victims, These programs emphasize processes, not products, and
material aid is secondary in the overall program.
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Program Approaches

The way in which an agency provides aid determines both the shape of its
pr%grams and the degree of input and sophistication required to manage
ngro%%Weglete them.” In general, there ‘are three discernible program

1 The Shotgun Approach. The ob{ectlve of the shotgun approach is to
provide aid in‘as many different sectors (e.gH health, housing) as possible. It
Is different from other approaches in that the activities are not tied together
and thus do not complement or supplement each other. Critics of the
ap(Ptoach note that it represents the “action end” of the premise that a little
aid Is better than none. _ _
The shotgun approach is used more by relief than development agencies
and by the newer, less experienced groups. If an agency has enough
resources and ?ood staff, the programs can have modest sticcess, though
management of many diverse, unconnected programs can be difficult. For
an agency with limitéd resources, the shotgun approach soon puts it out of
business, as resources are quickly dispersed. Furthermore, overhead costs
of running many diverse programs can be relatively high. _
A variation of the shotgun approach is sometimes used by large agencies
without experience in an affected area. Initially, they set'up projects in
different sectors on a trial basis. When circumstances permit, the agencies
evaluate the projects, phasing out the less promising ones and directing the
resources to the more successful. Unless the projects are integrated,
however, or are in the same sector, the d|ver3|K of the Pro lems
encountered by the staff remains little changed, though the actual number
of problems niay be reduced. _ _
. The Single Sector Approach. In this approach, an agency focuses all of its
efforts and resources in one sector, for example, housm_?. It may, however,
conduct a vanetx of projects and use a number of different methods to
attain its goals. A typical housing reconstruction program might include
Rrow_smn of building materials, training of home builders, and making
ousing loans and grants available. Usually, the various activities are
complementary and may be designed so that éach contributes to the overall
goals. Single-sector programs allow an agency to concentrate resources and
reduce the need to diversify technical inputs, (For examf)le, technicians in
the housing fields are generally familiar with all the related aspects from
construction  to financing. Similarly, health personnel know the related
activities peripheral to their work.) S
The single sector approach can be used by an agency of an}( size _d_urmgi
any phase of a disaster. If an a?enci/ undertakes a variety of activities, |
needs a degree of sophistication fo integrate them into a balanced program
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successfully. Single sector programs are considered more effective than
shotgun Tﬁrograms and can be used in both urban and rural areas.

3~ The Integrated Recovery Program. An IRP is a balanced program that
responds o a variety of needs in a stricken community. The objective is to
heIP the whole community to recover by addressing the needs in the ke
sectors. IRPs use, and are Similar in concgpt to, the holistic a_p[)roach foun
n mte{qrated rural development programs (IRDPs). A variety of projects
and acfivities maY be conducted in ditferent sectors, but they are planned
balanced, and integrated in such a way that each is complementar¥ to and
builds upon the other activities. If conducted properly, IRPs aiford an
agency the best vehicle to introduce change and to have a long-term impact
upon‘a community. -

A typical IRP m;Pht include the following activities. First, work schemes
to repair community facilities would be started to enable Reop_le to obtain
cash o bu¥ replacement (%_oods and materials lost in the disaster. The
injection of cash would stimulate local markets and heli) speed their
recovery. To facilitate this activity further, the program would provide aid
to the ‘small business sector, possibly with loans or grants, or help to
provide the materials to be sold. By addressing needs in all the major
sectars, the agency can help the entire community to recover uniformly,
resultlan in a'shorter, less turbulent recovery period.

An IRP is characterized by: (1) stimulation of activity in various sectors,
(2) the sequencing of activities at appropriate times, and (3) the use of a
combination of direct and indirect methods to achieve abjectives. IRPs
work best in small communities and are rarely successful in urban areas,
even those with clearly defined or identifiable neighborhoods.

With an IRP, there are four prerequisites for stccess; a thorough
understanding_ of disasters and the Processes at work; a high degree of
sophistication in_planning and execution; a good sense of timing; and the
ahility to recognize the transition from one phase to another.

Nonprogram Approaches

Up to this point, we have focused on how agencies formulate programs to
meet disaster needs. The common P_ractlce 15 to develop a program for
every major need or set of needs identified, Yet programs have very definite
limitations. Funding is for a fixed period. An or%anlzatlonal framework
must be established and various Pes ofagmmlstra Ive machinery must be
set up. When funds end, the program engs. _

The program approach” to problem solving will, of course, continug to
be the major way agencies respond to disasters, but there are other
nonprogram options and intervention strategies. As an example, let’s take
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the situation in Guatemala in 1976. All the major organizations set up
programs_to provide metal roofing sheets, locally known as laming, to the
disaster victims at low cost, Altogether, the agencies’ investment in lamina
amounted to over $10 million. But was there another option? What would
have happened ifthe relief organizations had made a decision to guarantee
low-interest loans through existing loan institutions for everyone in the
disaster-affected area, and to help small businesses. or the government to
develop a surplus of the huilding material? The distribution of lamina might
have been handled without having to develop elaborate programs and
without tymgi up such a large amount of cash. _

An example of a nonprogram approach on a smaller scale was found in
Jamaica in 1979, Heavy rains in the western part of the countrY produced
large lakes, which stood for several months and through the normal
cropﬁ)lng season. Several hundred farmers were displaced. Instead of
developing a welfare program for the displaced farmers, a number of
churches offered temporary use of church fands for farmm?. Maney they
had_ collected for the flood" victims was placed on deposit at local lending
institutions to guarantee loans to the farmers for seed and farm tools, Thus
the farmers were able to continue their normal work with minimal
disruption, and once the loans were repaid at the end of the harvest, the
deposits were withdrawn and used as grants to those returning families still
In need after the sale of their crops. _

Most disaster programs, especially those of VOlaﬂi’ are designed to help
the poor. Unfortunately, in the Third World, the poor, affected dis-
Froport!onately by disasters, usually outnumber the resources available.
nnovative, nonprogram strategies can be used in concert with traditional
program approaches to extend"those resources.
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Programa Kuchuba'l: A Case Study
of a Reconstruction Program

Program planning, management, and execution, as well as the various
factors that influence a progDram, are best seen In a case study. A good
example is Programa Kuchuba'l _ . _

Programa Kuchuba'l was chosen because it had a wicle-ranging effect on
many of the other programs conducted in Guatemala. It was a highly
sophisticated pro%ram, one which pioneered the development of new
methods and strategies for dealmg with disasters, and it presented an
alternative to the traditional methods used in post-disaster aid.

HISTORY AND DEVELOPMENT OF THE PROGRAM

Background

The earthquakes of Februar%/ 4, 1976, covered a wide area of Guatemala.
Destruction was greatest in the upper highlands of central Guatemala. In
the center of this area Ia){ the municipios (municipal districts) of San Martin
Jilotepeque, Santa Apolonia Chlmaltenan?o, Tecpan, “and San Jose
Poaquil. Here am)rommately 40% of the structures were either destroyed or
substantially damaged. ~ ~ _ o _
_ The population Is redommantlr Cakchiguel-speaking Indians, who live
in the townf épueblo,si or rural villages (aldeas). This region is one of the
densest in all of Latin America. S _ 3y
The farmers in the area lead a maeral existence, with many families
forced annually to go to the coast to help harvest coffee, cotton, siigar cane,
and other major cash crops on the large estates ifincas) of the coastal plains.
The main crops in the highlands are corn and wheat, and only recentIP/ have
improvements in the agricultural system been introduced that have allowed
the farmers to realize greater returns and a gradual improvement in the
standard of living. Even with these changes, however, it is still a marginal
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existence; and before the earthquake, a delicate balance between gradual
economic improvement and possible economic disaster was only” slowly
tilting in favor of the former.

Principal Organizations and Their Relationships

Prior to the earthquake, there were several organizations working actively in
this area, mainly in economic and agricultural development. One of these,
World Neighbors, had hbeen working for thirteen {ea[s, helping to
strengthen cooperatives and training extensionists to work with farmers and
their “families in agriculture, nutrition, and health. At the time of the
earthquake, World Neighbors was administering two_development pro-
ﬂ]r_ams in the area. One covered the municipio of San MartinJilotepeque (with

irteen paid staff and about fifty volunteer extensionists), and the other
centered in Tecpan and covered the municipios of Tecpan, Santa Apolonia,
and SanJose Poaquil (with six paid staffand twenty-five volunteer extension
workers). World Neighbors was also assisting the El }?uetzal Agricultural
Co-op and the Kato-Ki Savings and, Loan Co-0p. The Kato-Ki had offices in
most of the pueblos and members in almost all of the aldeas in the region.
Recent improvements in agriculture enabled many of the members to
begin small savings accounts with the co-op. The World Neighbors
programs encouraged saving as a means of self-reliance and as “insurance”
against possible economic disaster (Such as crop failure or an illness or
death in'the family). o _

Some of World N?\hghbors’ activities at the time of the earthquake were
supported b;é OXFAM UK., a British volag with independent affiliates in
the ‘United ‘States, Belgium, Canada, and” Australia. The field director,

Reggile Norton, had served as a field representative in Managua following
the 1972 earthquake. o _

The interrelationship of the organizations at the time of the earthquake
was as follows: The Quetzal and the Kato-Ki Cooi)eratwes were principall
supported by the members of the co-ops themselves, with orFamzatmna,
technical, and funding assistance from World Neighbors. World Neighbors
was administering two integrated rural development projects, one ofwhich,
the San Martin Project, received its funding from OXFAM.

Immediate Post-Disaster Activities of OXFAM/World Neighbors

Immediately following the earthquake, the co-ops became the very first of
the local or%amzatlons to respond to the peolqle’s needs. The members
worked to help rescue other villagers, establish communications, and
conduct damage surveys; and they met with as many people as possible o
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determine what the initial priorities were. These were transmitted to World
Nelqhbors and OXFAM. Initially, the major activities of the first few days
revolved around the need to set'up a distribution system for blankets and
medical aid, which were purchased locally. The “initial success of the
distribution program, which dispersed materials through the World
Ne{ hb?rs or %mzatlon, demonstrated that it was possible to carry on large
distribution” schemes.

As the leaders of the coo%eratlves and World Neighbors programs met
with People in the villages, they developed a list of ﬁnonnes and"presented
gei?neg?eat'aﬁ of OXFAM. Aftér much discussion, three priority areas were

1 Financial assistance to buy small silos to protect the grains that had been left
exposed by the earthquake. In Guatemala, farmers traditionally store their com
and wheat in one room of their house. Thus when the house was destroyed,
thezy needed a new place to store and protect what could be salvaged.

. Re-establishment ofthe markets. The farmers felt that there would not be
eno%gh aid for everyong, and it was important to have a market so theg
could”sell their grams. They were also worried about the importing an
ree distribution of qzams %ysome relief organizations, which they feared
would flood the market and reduce the prices on their grains.

3. Assistance in rebuilding housing. The number one priority of the #eo_ple
here was clearly lamina.” Before the earthquake, people ‘with sufficient
resources were ‘buying lamina, and it had a high level of prestige and
cultural acceptance. Lamina can be erected very quickly, does not use a great
deal of wood for support compared with alternative materials, and is
relatively safe. It can be used in a provisional shelter and then reused in the
Peegsrgre]tgent house. People placed a high priority on roofing for two

It was clear that the heavy tiles commonly used had killed many
People when the?; fell off the roof during the"quake. It was plain that
he houses that had lamina had withstood the earthquake in greater
numbers than those with tile;

There were only two and one-half months until the beginning of the
ramgr season, an People_ wanted some sort of roofing material that
would provide shelter quickly and could then be incorporated into a
permanient structure.

Other roofing materials (such as straw and asbestos cement sheets) were
explored but rejected for a variety of technical, cultural, and practical
aﬁrg%)HsUpThus a major purchasing and distribution plan for lamina was
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Several other important issues arose early. First was the determination of
the people and area to be served. The co-ops wanted to distribute the lamina
only to their own members. They felt that if they served everyone, there
would be no incentive for peaple tojoin the co-op, and they wanted to use
the program to help strengthen the co-op. _

OXFAM and World Neighbors countered by saying that the co-op
should serve the entire area, thereby demonstrating a commitment to
helping everyone and demonstrating the value of the organization. This
would IncreaSe popularity and thus membership. The agencies also pointed
out that there would be ample resources to serve everyone. Co-op leaders
were afraid that if the?/ did not agree, the agencles would start an
independent ﬁro ram that could. eventually supersede the co-ops in
importance, thereby reducing their effectiveness. The leaders therefore
finally agreed to serve all the peoBIe in the area. Later, they further agreed
to extend services to co-op members who resided outside the area.

Description of Housing before the Earthquake

An understanding of the housing before the earthquake helps us_ to
understand the reasons why different elements of the reconstruction
Program came into bemg. First, housing in the area failed not because of
he materials used, but because of the manner in which they were used.
Houses had high walls, heavy roofs, load-bearing walls, and were un-
balanced. An a_nal¥5|s of the damage Showed that in only a very few cases
did the adobe itself fail; rather, the houses came down Decausé they were
not built to resist earthquakes. If peoPIe undertook a self-help housing
program, they would have to teach better construction methods.

In several of the villages, a type of construction known as bajareque was
used. Bajareque cIoseIY resembles the wattle-and-daub method of con-
struction. Bamboo Po es or small sticks are placed in horizontal rows on
either side of vertical poles ang attached bY special vings, wire, or nails. The
bajareque-type structure is indigenous to the area and employs a method
dating back to the pre-Colombian period. While it is “not entirely
earthquake-resistant, a house of ba&areque construction with a lightweighit
roof of grass or lamina stood remar ablly well. _
_ Inthe project area, people traditionally huilt evolutionary structures; that
Is, the house starts with one or two rooms and graduall}/,, over the years,
more are added. By the time the structure attains its final form, it has
underglone a number of changes, evolving from a small square structure
into a longer, rectangular building and then, esgemaII?/ in the pugblos, into
an L-shaped structure. With each addition, the balance of the house
changes, and its ability to resist an earthquake is lessened.
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Studies ofhousmgi in earthquake reconstruction programs have indicated
that the houses built after disasters also follow this evolutionary process.
Following an earthquake, people initially rebuild with lighter materials. As
time passes, however, the earthquake is forgotten and the traditional
rHatenaI[s a ahn become ron&ment. Gradually, the housing is virtually
dentical to what was destroyea.

This underscored the need for construction of a strong, earthquake-
resistant frame and for teachmg.better construction methods from the very
outset of the reconstruction period.

Setting up Programa Kuchuba'l

A housing committee was set up consisting of one representative from
OXFAM, one from World Neighbors, and a consultant from INTERTECT.
The first &t was establishing an overall policy for the program. The policy
contained these provisions:

1 The program was to be controlled by the local people.

2. The program must use.and be supportive of the local organizations, as
well as the natural coplnq mechanisms of the some_ly. _

3 The s ucturef tP be bullt must use materials, skills, and techniques
normally available

4. The structures must be affordable for local people.

5. The choice of whether or not to build, or even to use the earthquake-
resistant principles, must be left up to the individual.

There were many comments about the last policy because the OXFAM/
World Neighbors program did not use its resources to build houses for
Beo le, or attempt to force people to incorporate, earthquake-resistant

uilding techniques into their houses. Other organizations built houses
according to pre-set plans, developed without the participation of the
people in the design process. There was also some resentment from the
victims themselves because Programa Kuchuba’l would not build them
houses as the others were doing. OXFAM and World Neighbors remained
adamant, however, that the decision to build and the choice of materials
ana techniques should remain with the home owner.

Goals and Obijectives
The next step was to de_veIoR a set of goals for the program and to develop a
methodology for meeting them. The initial program evolved as follows:1

1 The first comﬁonent of the housing program was the lamina_dis-
tribution program. Later, additional materrals, stch as wood preservatives,
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A Guatemalan takes his lamina home. (Photo: Dave Collins/Save the Children)

nails, and other construction materials were provided through the materials
distribution network. _

Most of the items distributed through the network were provided at
subsidized price. Wood was sold at cost; everything else was sold at one-half
of the wholesale price.

2. An extensive program would be undertaken to teach better con-
struction methods. This program would consist of four parts:
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Training the local builders;

Trajning new extensignists and promotores in the housing skills;
Tra_ln_lng existing staff in the housing skills;

Training, & time permitted, other interested groups and voluntary
TrammF, as time permitted, other interested groups

and voluntary agencies working in the area.

The primary emphasis of the tramlnﬁl program was on local albaniles
(masons) and” carpinteros _?carpente_rsg. hese™ were the people already
respected in the community as builders, who in the Ion? run would be
asked for advice and whose recommendations and actions would be
followed. The advantage of concentrating on albaniles was that they already
knew how to build; thus all they would" need was tramlnq in how to use
earthquake-resistant techniques. Also, by concentrating on the albaniles the
project would support the local bundlng_Process, & itwould be improving
skil ﬁ aﬂd suH@ortmg hhe builders. Albaniles were selected as instructors to
teach the buflding téchniques to others. o
Secondary emphasis was placed on the training of extensionists There
were two groups of World Neighbors-trained agricultural extensionists, ne
in San Martin and one in Tecpan. They were t0 receive additional training

A local builder explains techniques for housing construction. (Photo: World Neighbors)
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Local builders participate in building a safe house to learn better building techniques.
(Photo: Mary McKay/World Neighbors)

s0 they could teach earthquake-resistant construction in addition to their
other work. But because, they were not builders, it was also necessary that
they receive instruction in basic construction technigues.

. Aprogram of building model structures throughout the program area
was undertaken to provide:

On-the-ﬁob training for builders and extensionists;
Model houses shoyvm? the earthquake-resistant grmuples
and demonstrating that local materials could be used safely;
Limited housing for"persons within the program area who were
%nea% (ejetr?yr_econstruct their own dwellings, for example, widows and
Housing for the program and co-op staff; _
Community buildings to provide meeting halls for villages.

The last two merit special attention, The question of staff housing
became an issue earIK on. Some felt that it might appear as if the staff were
taklnﬁ advantage of the program to better their own interests. The program
felt that because the staff were community leaders, their living in houses
that used the new construction techniques would encourage others to
follow suit, It was also felt that because they were working with the
program, they did not have time to devote t0 their own housing, and
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therefore it would be a nice gzesture to provide some help in rebuilding. It
was stipulated, h(iwever, tha th%g provide or pay for the materials, while
the program would provide the labor.

The com_mumtr centers were also debated. The consultants felt from
their experience that all the demonstration structures should be houses.
The other members of the committee, and the representatives of the
communities, argued that community centers were needed in each of the
V|I[ag_es to serve as a focal point for community organization, and that
building them was an activity in which the whole Village would participate.
Furthermore, since they would be used frequently, a greater number of
people would be exposed to the construction techniques.

. A program of technical assistance would be provided to the villagers
ané Abanies e objectives were: P !

To work out probﬁms with the new construction techniques arising
from the use of local materials, _ o
Tomvg?gh cigt problems arising from the introduction of new building

5. Aprogram to advise local groups on proper salvage technigues and to
demonstrate proper techniques of inspection, recovery, storage, and repair
of materials salvaged from the ruins was instituted. Where passible, model
salvage projects were to be carried out to demonstrate these techniques.

There were several factors that would assist the proposed housing
program. First, local groups were functioning well, especially the co-op
organizations supported by World Neighbors. Informal organizations,
such as the extended families and ad hoc groups, were also be%mnmg to get
together to discuss reconstruction. Especially impressive was the way local
ledders had responded to the emer%ency. The lamina distribution program
just beginning was working smoothly, ‘and it became obvious that many
people not p,rewouslg assoclated with the c-op had turned to it as a place
Where their‘ideas and needs would get a fair hearing. _

Also on the plus side was the fact that local builders were anxious to leam
how to build earthquake-resistant houses. Many of the builders had already
discussed how they should confront the problém of rebuilding. They knew
economics woulﬂ force m?ét geo le to rebuild with adobe, and they
wanted to know how to build safe houses. _

There was a wide range of literacy amqn? the builders. Some could read
or write Spanish falrlr well and éven in eri)ret technical drawings, but
others had no formal education and had leamed their building skills
through apprenticeship and on-the-job training. Thus the program had to
gefyfeloR new memods of communicating these skills to people at vastly

ITferent levels of literacy.



174 Disasters and Development

Initial Organization of the Program

While the ﬁrogram,was being set up, several events occurred that
influenced the organizational structure of the Programa Kuchuba'l

Two weeks after the earthquake, vola? representatives met with the new
National Emergency Committee and outlined their future plans. The NEC
suggested that each a encg be given responsibility for defined areas, and
two days later, OXFAM submitted @rplan outlining'the lamina sales program
and the areas it proposed to cover. The plan was accepted by the NEC, and
OXFAM  was de3|%nated as the authority responsible for relief and
reconstruction in the aldeas and rural areds of San Martin J|Iote?eque,
X%%rigﬂiaSan Jose Poaquil, and the pueblos, aldeas, and rural areas of Santa

It was felt that the organization of the program should reflect each one of
the areas. However, the Kato-Ki and EI Quetzal Co-ops had been working
in areas other than those covered by the agreement. Therefore, it was
demdﬁd that a special branch of the program would be set up for these
memhers.

During the emergency, there were essennallkl_two staffs. One had
headquarters in Guatemiala City, where it maintained contact with the
government and other volags, & well as procured materials. The second
Was the housing committee, which was located in Anﬂgua. Generally, those
in the city weré OXFAM staff, those in Antiqua, Warld Neighbors. Due to
problem$ in communication and differences in ideas, each moved in
different directions, and it became difficult to coordinate their activities and
operations. Bg the end of the fourth week, it was necessary to establish a
coordinating odr to provide leadership and direction.

A month after the earthquake, a meeting of the key program people was
held in, Guatemala City. The new program—called Programa Kuchuba'l
(Cakchlguel for “working together”}—ajoint effort of OXFAM and a union
of World Neighbors programs and"cooperatives, was officially established.
A formal table of organization was adoP_ted and a board, made up of the
key project personnel plus representatives from the local people, was
established. Many of the personnel in the pre-earthquake programs were
incorporated intd Proqram_a Kuchuba’l and were expected to carry out dual
roles, with the unders ande that as reconstruction activities waned, they
would return to their normar activities. Materials distribution was assigned
to the cooperatives; the housing education program was to be carried out
by a new housing office in ch_argie_of coordination, production of
educational materials, and technical innovations; and the training of
albiahiles as under the supervision of World Neighbors,

The initial structure of Programa Kuchuba'l is shown on page 175.
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Evolutionary Changes and Operational Problems

Various parts of Programa Kuchuba'l continued to operate several years
after the earthquake. As time from the earthquake increased and the
communities returned to some degree of normalcy, various prohects were
phased out and emphasis shifted to others. For example, as the People
recovered economically and markets were restored, the materials dis-
tribution program was de-emphasized.

The most important change was an adaptation of the overall program to
the time frame of reconstruction. Originally, it was estimated that
reconstruction would take two Years, and most of the activities were
scheduled so they would take place during this period. However, one factor
was not consiered. In every country, there is a traditional building season;
that is, a time when the climate J)ermlts_ construction and people have the
combination of time, money, and materials to devote to housing. Ifany one
gf_ltge three elements is not present, then people will not be able to

uild.

The earthquake struck Guatemala during the building season. In most
cases, people had some maney (from crops) and because of the materials
distribution program, they had access to materials. However, they did not
have the time, for they spent that time recovering from the shock of the
earthquake and tending to their normal economic and agricultural tasks,
which they viewed as a (_ireater priority. Most of the people built makeshift
structures that would get them through the remainder of the year and into
the middle of the following year. _ _ - _

Most relief agencies concentrated their housm% activities in the im-
mediate post-disaster period in an attempt to burld as many houses as
possible before the rainy season, which came three months later. By the end
of the rainy season (nine months after the earthquake), most agencies had
completed”their activities. _

Ayear later, at the end of the harvest, many people were readr to begin
construction, for theY then had the time as well as the materials and the
money. But most of the housing assistance available immediately after the
disaster was %one. In order to meet_ this increased demand, "Programa
Kuchuba’l had to ad%\tlto work within the people’s time frame, not the
limits of the OXFAM/World Neighbors funding period.

This cycle of heavy (and mcreased? demand repeated itself a year later,
and the agencies realized that reconstruction would take many years longer
than estimated and that the funds for reconstruction would soon wane.
Thus the agencies sought and emphasized self-supporting activities that
would continue after funding ceased.
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Most of the functional changes occurred in the housing education
component. The most important of these concerned the method of
teaching and the target group. I_n|t|aII%, the new building methods were
conveyed in a different manner in each area, In Tecpan, Santa Apolonia,
and Poaquil, classes were given for albaniles in each communlti/, while in
San Martin emphasis was on teaching the World Neighbors” extensionists,
who would then try to teach the individual families. Both approaches had
their drawbacks, so an altenative, more personal, method was tried. In
July, a vocational school for albaniles was set up at central points in the
project area. Emphasis was shifted from general classes on' earthquake-
resistant techniques to a more thorough curriculum covering all aspects of
housing construction and the skills required. During this time, emphasis
also chanqed from teaching the maestros de obra and families to turning out
new albaniles, _ o

Because the staff intended to place as much of the program as possible in
the hands of the local people, World Neighbors appointed the chief
instructor as director of the housing eduycation prOcht, replacing the World
Nelgzhbors’ staff person (an Amerlcary. A superb and - highly respected
magstro de obra who had quickly grasped the new conceRts, he nevertheless
Wwas not prei)ared for the administrative aspects of the position, nor in
Bractme could he continue both to teach and administrate. When this

ecame obvious, World Neighbors felt obligated to step in and reassume
control,_causln% a small crisis of confidence and briefly undermining the
respect in which World Neighbors was held as a result of its stated ([;oal of
local management. Looking back, there is no doubt that the chief instructor
could have taken over the directorate later had he been given a chance to
acquire the skills, but the experience points out the need to halance
Idealism with common sense. _

Another operational problem that continued to hamper the program was
the lack of available Guatemalan technical expertise. Despite several efforts
to recruit local engineers and architects to work with Kuchuba'l, none were
found who were familiar with traditional construction. Thus the consultants
(INTERTECT) were retained for a series of one-month visits at three-month
Intervals to check on prorqress. The result was that if a technical problem
arose, a decision was defayed until the consultants returned. The lesson
here Is that either the a%enmes must develop their in-house capabilities or if
local expertise cannot be found, should contract Ion%-term consultancies.

A situation arose in the first }(ear that affected all the agencies and the
attitudes of the local people toward foreign assistance.” The National
Emerqency Committee’ (NEC) encouraged each voluntary agency to
undertake reconstruction in a designated area, instead of duplicating efforts
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throughout the affected region. The purpose of this policy was to avoid
overlapping of resources, to help distribute aid to all regionis, and to assist
the voluntary agencies in raising money, 4 the policy would allow each
organization to describe a defined areato its donors where they could see
the results of their contributigns. o
Despite its intent, the assignment of areas had negative implications.
First, not all the relief organizations were made subject to the same type,of
agreement. Some agencies received authorization” to work in the entire
country. This issue caused strain between groups working in the same

area. .

Second, the government made no effort to check out the ability of the
organizations undertaking the commitment to rebuild various towns. For
example, Chimaltenango, which is a major town of 35,000 people, was
asm?ned to an organization based in California, It was not a volag, but a
small group of businessmen who were involved in relief primarily for tax
purposes, and were not capable of carrying out any type of reconstruction
Pro ram, or even of raising a substantial amount of money for assistance.
n Tact, when these businessmen committed themselves to rebuild
Chimaltenango, the}/ did not even know where the city was located!

The assignment of areas might have had some benefits had NEC thou?ht
more about the division and assignment of a_(tq_enues throughout the
country. However, the policy created competition between™ agencies,
generating more negative than positive results. The problem was that the

OHCY created inequities in the aistribution of reliefand reconstruction aid.

he Tevel of assistance provided in each area was different, and many
agencies distributed aid" under differing requirements and policies. For
example, some agencies sold lamina at subsidized prices, some gave it away
free, and some instituted lamina-for-work f)rograms. Thus local people
resented certain ﬁ_rograms. This was especially a problem when one agency
sold materials while the agency in the adjacent area provided them freg.
_The letter of commitment bietween thé government and each _or?amza-
tion left the impression that the volag was given sole responsibi ItY for
reconstruction in the assigned area, and many agencies took this pledge
quite literally. One organization, in fact, issued an order to its assigned
w”age t% stop all reconstruction activity until the agency could figure out
wnat to .

There Is one way in which the system could have been improved. Had
the NEC, and later the National Reconstruction Committee (NRC)
established uniform reconstruction policies (for example, setting a standard
policy for sales of lamina), this would have done away with many of the
Ingquities of the system.
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~ From the very be(ﬁnnnlng, the OXFAM staff in Guatemala City was active
in trying to get the Oqovernment to adopt a uniform policy for the
distribution oflamina. OXFAM had already decided that it would"subsidize
its sales and felt that this policy should be adopted by the government or at
least by all the foreu[m relief agencies. The ﬁovernment rejected the idea
initially, for it felt tha the victims should not have to pay for anything. After
anumber of discussions with the OXFAM staff, however, the government
changed its mind and requested voluntar agienmes_to follow such a policy.
Most refused to go alongz. Some pointed out that, in their advertising, they
promised not to sell materials. In some cases materials had been donated
under laws or agreements that expressly prohibited sales. Therefore, they
were bound to donate the materials. This impasse caused problems for the
organizations that were selling materials or teaching improved construc-
tion. Even those that had been working in Guatemala fora long time were
severely criticized because they would not give away the materials or build
compléte houses as areas in neighboring agencies were doing. People even
stayed away from Programa Kuchaba'I'seducational efforts in the hope that
éttngu{% ﬁgt OXFAM and World Neighbors to change their policy (Froman

THE UNIQUE ASPECTS OF PROGRAMA KUCHUBA'L

The three things that made Programa Kuchuba’l unique were the high

degree of citizen participation and involvement at all levels of the pro_?_ra_m,

H}% ,ggtu]gart]lé)snal component, and the sophisticated strategies for utilizing
ject funds.

Involvement of the People and Reinforcement of Local Institutions

Programa Kuchuba’l had one of the highest degrees of participation of any
roEram in Guatemala. From the very beginning, and at every leve
OXFAM and World Neighbors stressed that the peaple were to be involved
in planning and carrying out the program. Planning and management of
the program were accomplished through thejunta directivo QO|nt directorate),
which was made up of representatives from each of the partici atlng
organizations (OXFAM, World Neighbors, the co-ops, and the Worl
Neighbors-supported extension programs). The head of each of the
ijects éhousmg, block making, and Toad Construction) usuaII% attended,
ut'could not vote, Decisions were made collectively, though the OXFAM
director undoubtedly had a larger influence becausé OXFAM provided the

majority of funds.
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~ At the community level, participation by each aldea was a prereqlumlte for
|n|t|at|ngz pro?ram activities. The program staff visited each village and
offered to hold a class on safe construction and to discuss the program.
After the class, the community exchan%ed ideas on how the techniques
could be disseminated and how ther themselves would participate. The
staff explained that the program would assist a village only if invited, and if
the community would provide the site, most of the construction materials,
and the labor, In turn, the program would provide any construction
materials that had to be purchased outside the community. _
Each village selected one albanil or other suitable candidate to receive
training in how to build a safe structure. (While in training, each builder
received a salary from the program, since no villager could afford to donate
amonth’swork.) After training, the builder would return to the community
and supervise a crew of volunteer builders in the construction of a
demonstration building (Iusually a village meeting hall). All decisions
concerning the meeting hall, plus the organization for supplying labor and
materials, were the responsibility of the village. Since the community
provided most of the materials, the villagers had to decide what size and
shape of bmldmg, they were WI||In? to build. Also, the villagers had to
discuss what building materials would be used by the majority of people in
that community, and decide what type of wall construction théy wanted (the
majority of buildings were made of adobe de canto, a type of construction
where the adobes are placed on their sides, or bajareque, a form of
construction using mud and ?ane?.
Thus at the community level, it Is clear that the program not only stressed
local decision making and involvement, but further feinforced the exmtmgi
community - structures (coplng mechanisms) and supported the loca
builders, while at the same fime improving and contributing to their

sk|LIs. : :

tthe grass roots level, the choice was up to each family whether or not
to use the techniques prescribed, and whether or not to use one of the
albahiles trained in the program. Thus the ultimate accountability for these
decisions was In the hands of each family.

From the onset of the program, it was obvious that many of the rural
families could not afford to hire a trained albanil to build théir houses. To
give those families who wished to use the methods an opportunity to do so,
a strategy was worked out that would reduce the total cost of construction,
yet still'support the local builders. Grupos Kuchubales, or mutual aid groups,
Were set up. Each group consisted of five families who agreed to work
together, first building one house, then another until all five families had a
new house. Each agreed to follow as closely as possible the recom-
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A Kuchuba'l Group works together to rebuild a house in a disaster area. (Photo: World
Neighbors)

mendations for earthguake-resm_tant housm% romoted by the Program._ A
Program-tramed builder was assigned to eac uchuba’l?roup_ 0 SUipervise
he construction and teach each of the men the P_ro?er echnigues.

By the end of the cycle, all five houses were relatively safe and all five new
homeowners had hecome competent at this form of Construction. Because
no two houses were exact(liy alike, the builders were able to see ways in
which different design and’ configuration problems were resolved. They
also benefited from org_amsz and working in a mutual aid grouR atsucha
small scale. Thus at this level, the program was able to _stren?t en small-
scale community organization further as well as help build seff-reliance.
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Housing Education Component

The housing education program that developed was the first attempt to use
housing education as an approach to reconstruction following a major
disaster. It was unique in ?IV_IHP priority to Ion?-term objectives. The use of
low-cost indigenous materials” and “support of the” normal building
“profession” and processes were also unique and key elements, .

In_earthquake reconstruction, there are three basic r;])ossmllltles for
housing assistance to victims. First, to provide people with the resources,
money, or materials to rebuild; second, to provide a replacement house for
the one destroyed: or third, to work within the usual system for building
houses and teach better building methods. _

Each of these approaches has'its own advantages and d|sadv_anta%es. If
resources alone are provided, the programs are not complicated and
overheads are low. As far as safety is concerned, however, people will
probably rebuild the same_types of houses a before and the long-term
problem of vulnerability will not be resolved. If the second apﬁ_roach 1S
chosen, the relief a%ency will either have to develop a large_architectural
and en?meermg staffto meet the design needs of different families, or select
a few standardized buildings and mass-produce them, thereby eliminating
each _fam|l¥’s participation n_the design process. Furthérmore, con-
struction of whole houses entails a much’ larger financial commitment to
each house and substantially reduces the number of people served by the

[0 : : .
and World Neighbors chose the third approach. Their choice
PrOEE AM and World it s e i sy, Thef
was based on the belief that there was a need to improve technical
construction skills to enable local peoFIe to build effectively and safely in a
country that is extremely prone to earthquakes. They wanted to ensure that
the local, rural peaple Could provide themselves with earthquake-resistant
houses, not only during reconstruction, but long into the future.

In order for the housing education programto work, four steps were
necessary. First, the technical solutions to the problems ofvulne_rabth had
to be worked out. At the time, there was not much literature available to the
voluntary agencies. What was available was either too technical or suggested
impractical solutions. There was no information available about the
bajareque_structures, approximately one-third of those in the rural areas.

ithin Guatemala, there were no professionals to whom the program could
turn for advice. Even at the national universities, traditional structures and
materials were not included in the curriculum of the engineering and
architectural schools, even though 90 percent of the bun_dln(tqs, and those
most vulnerable, were of these types. Thus, to obtain the technical
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A relief agency worker illustrates safe construction sites. (Photo: World Neighbors)

information necessary and to have expert advice, the program was forced to
hire housing consultants. S

The consultants immediately set out to develop practical guidelines and
technl%ues for modification o ousm%. The technical information available
was, reduced to simple eruples, and several test structures were built to
decide how these methods could be incorporated into practical con-
struction. Based on these ideas, a number of simple, practical manuals were
developed to illustrate these techniques. The manuals were prepared for
trt1e q_eneral public as well as for those who would do the actual con-
struction.

The next step was to convince the public to accept the techniques. To do
this, classes were given in each of the communities. The classes attempted
to explain how earthquakes affect houses and how houses could be
modified to withstand the forces. If people showed interest, a demon-
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stration structure (described _earller% was erected. Throughout the program

efforts were made to convince the public to use these methads. Wall

Bo_sters, leaflets, public meetings, and private talks with individual families
uilding new houses were all a part of the promotion effort,

At the same time, it was necessary to teach the local builders the new
techniques. By participating in the sgeneral classes given to the community,
the builders’ interest was aroused. Some were then Selected to participate In
the construction of the demonstration building and had a chance to leam
first-hand the various techniques. The construction of only one building,
however, proved to be inadequate, and soon it was obvious that a more
iietalllgd. I%rogram would have to be set up to offer vocational training for
ocal builders. _

The training of the builders was the part of the pro%ram most
emphasized over the years. At first, training was directed toward the
experienced and established builders, espeC|aI1I¥ those who had attained the
status of magstro de obra. In the first few weeks after the earthquake, there was
intense interest among these men and participation in the program was
high. As reconstruction progressed, however, the demana for trained
builders in all types of construction rose, as did the salaries offered, and
mank/ went to “work on more sophisticated programs, or moved to
(E]ua em<|ala City where they could obtain a salary much higher than that in
the fural areas. . . . . :

Thus the training program began to focus its attention on vocational
training for less-experienced tradésmen or new builders. By the end of the
first year, vocational courses were established at centersin San Martin,
TecBan, and Poaquil. Qver the months, the range of topics expanded from
adobe and bajareque into some of the more contemporary types of
constructign, including brick and cement block. _ _

The training program was able to combine theoretical classes with
supervised practical experience. Each of the_ student builders had an
opportunity to participate in construction in either the community
buildings or houses built as part of the Grupos Kuchuballes.

In the later stages of the program, a new element was added to the
vocational training. The housing Staff formed a construction company that
would hire the graduates of the prognr_amL so that they could continue to
work under the supervision of the chief instructors and hone their skills
while continuing to help people rebuild their houses. Furthermore, some
of the albaniles were able to participate in the management of the company,
which further added to their capabilities. The construction company now
operates without any assistance from Programa Kuchuba'l. Thus it has
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become a way of continuing the work without further input from the
voluntary agencies.

Financial Strategies

The innovative financial strategies used centered on the materials dis-
tribution ﬁro%rams: The basic tenet of the OXFAM and World Neighbors
staf_f\ﬁ/as that Tree aid was not to be given out beyond the actual emergency
perioa. : : o

Thus the Brogram had to establish a policy for distribution that would be
botth equﬂa le"and at the same time serve those who most needed the
material.

Three alternatives were discussed: o _ N

L Gifts. Some proposed that lamina be distributed as a gift to all families,
reqardless of their economic status.

he weaknesses of this approach were:

a Ifmatenalswere_growded free of charge, the program would end
once they were distributed and funds ran out. Because lamina and
other construction materials were expensive, and because funds were
I|tm|ttefé, the agencies’ ability to cover a wide area would be re-
stricted.

_b._Astrong feeling existed among groups with experience Workmg
in Guatemala that ?lvmg things away was not harmonious wit

ongoing development programs n the area and that recipients would
lose their sense of d|gn|t¥ as the result of a “charity” approach,

However, one of the strengths of the charity approachi, theoretically, was
the people who 5|mPI could not afford to huy lamina, such as widows, the
eld%erly,land others left destitute by the disaster, would still receive roofing
materials.

2. Long-term loans. Proponents of this approach argued that people did
not have cash to spend on roofing materials right away, but could par the
1t‘uII cobsts,ofthe materials plus interest and administrative charges on‘a long-
erm asis,

The problems with this approach were:

a. The staff estimated that the loans would cost about 30 percent to
administer just in the first year. _

b. The repayment of loans under these circumstances was doubtful,
By makm? unrealistic loans, the program could undermine the rural
credit system that had been built up-over the years.
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. Itwas felt that there were no exwth rural credit facilities capable
of providing this type of service on the farge scale required.

d. The people did not like to borrow, because they believed that
their land would be confiscated if they did not repay. _

3. Subsidized sales. Under this approach, it was proposed that lamina be
sold to people at a significantly reduced rate, about 50 percent of cost.

he ‘advantages of this ai)_proach Were: _

- Lamina could be supplied to twice the population covered under
Plve-away plans, since the money paid could be reinvested in further
amina ﬁurcha_ses. _

b. The choice of whether or not to buy lamina (as opposed to other
available roofm_? matenalfsz, as well as some choice regarding gauge,
Size, and quantity, was left to the consumer.

¢. The method would turn over cash immediately. _

d. It would be relatlvely simple to administer. Costs, complexity of
administration, and problems of distribution would be minimal.

e. The consumer would be involved in a commercial transaction,
not a charity scheme. _

The most aPparent weakness of this sy(stem was that there were people
who could not afford to pa% for lamina at any price,

After much discussion,, the foIIowm% plan‘was laid out: =~

1 To make lamina available at roug ly a 50 percent subsidy price.

2. To undertake surveys at a later daté, to ascertain which families were
not able to acquire lamina through the subsidy system. For those who could
not afford to purchase lamina, either: 3

a. A lamina-for work program would be set up for families who
could work. _ 3

b.kA gift of the lamina would be made to families who could not

Work.

After March 15, all distribution was taken over by the Kato-Ki Co-op, In
return for its services, the cooperative received a per-sheet commission,
which covered its expenses and overhead, and included a small profit, Each
family was permitted to purchase ten sheets of lamina at the subsidized
price. : e :

Although the cooperative provided this service, sales were open to all (in
the assigned area). _ _ N

The decision to sell materials presented the program with two additional
problems, The first was how to provide work, and of what type, so that
peoFIe who wanted materials but truly could not afford to purchase them
could earn the money needed. Second, the total amount of maney being
Pald for the materials represented a sizable percentage of the cash available
0 the poor after the disaster. The staff was concerned about the
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consequences oftakln%such a substantial sum out of the community at this
8r|t|c|a| pgrlod, and therefore a method to return the cash had to be
eveloped.

Once the initial distribution was completed, and most had purchased
their first allotment of lamina, a number of people proposed that the money
returned from the sales be placed back into the communities in a series of
work proqrams. It was suggested that the reflow funds be turned over to the
communities, based on the amount of lamina purchased, so that this money
could be used to finance local or village projects of their own choosing.

Others felt that the money from~the Sales should continue to be
reinvested in materials so that more would be available to each family. Ther
noted that the initial allotment was only enough to build very small
dwellings, and most people needed two to three times the amount currently
bemg offered to rebuild a house of normal size. They felt that if other funds
could be obtained for a work program, the reflow funds should continue to
be designated for materials. When sales were completed, any money left
over could be used by the cooperatives to help them develop further their
services to members and the community. _ _

Because other funds could be obtained in this case, it was decided that
the reflow funds would continue to be reinvested in materials. OXFAM
obtained another grant to initiate the work program.

The type of work program to offer also provoked a discussion. Some
continuéd to push for letting each community decide how to sloend the
money. Others countered that if the money was made available to the
communities, it would be used to finance prQ{_ects normally carried out by
the people voluntarily, thus destroying a tradition that was Telt to be one of
the most positive aspects of the rural social system.1 _

Finally, for practical as well as philosophical reasons, people decided to
upgrade and improve rural roads. Most of the roads in the area are not
hard-surfaced. If surfaced at all, they are covered with gravel. Few of the
roads have provisions for adequate drainage, and many are virtually
impassable during the ra|n¥ season. Also, many of the roads to the smaller
aldeas are not wide e_nou?h or trucks or buses, and the people have to carry
most of their crops into the towns in order to sell them. After consultations
with the program staff, the co-op, and the alcaldes and their auxiliaries in
each of the municipios, it was decided that Kuchuba'lwould undertake a road
improvement program to try to make the principal roads in the project

L In actual Practlce, this concern was unfounded. Several other programs that sold
materials, for example, the Save the Children Fro%rams inJoyabaj an Smche, turned
the_mone¥dlrectly over to the communities to let them use as they wished for municipal
pr(l)Jectts. Ih% projects they chose were innovative and not those riormally carried out bv
volunteer labor.
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By improving roads, Programma Kuchuba'l provided jobs and cash for reconstruction
and made a contribution to the economic development of the rural areas. (Photo:
World Neighbors)

?reakinto all-weather roads capable of taking intermediate to large-size
rucks.

. The advantages of the ?Ian were that several objectives could be attained
in addition to Teturning the cash. s

New, simple techniques for improving and mamtammg rural roads were
demonstrated, increased access to the region was provided, which would
have a long-term beneficial economic impact, and bus service to many

small communities could be extended. Thus long-term benefits (develop-
ment objectives) could also be accrued.

REVIEW AND ANALYSIS OF PROGRAMA KUCHUBA'L

A method for ana|¥zing programs can be found by working back through
the criteria presenited n the first part of the chapter. To' complete our
review of Programa Kuchuba'l, we will use these criteria as a “yardstick” for
measuring the program.



Programa Kuchuba'l: A Case Study of a Reconstruction Program 189

Approach and Style

To begin with, OXFAM and World Neighbors chose aprogram approach to
address the problems in the aftermath of the earthquake. It evolved as a
single-sector pr_og_ram, co_ncentratm_? on_housing reconstruction. (Even
though road huilding was included, is objective was to support activities in
the Nousing sector.) Though the program is classified as a single-sector
pr?_g,rtam, objectives in other sectors were attained as a result of project
activities.

The style of the program changed as the program moved along.
Originally, housing reconstruction was_seen as a relatively short-term
endeavor, and it was felt that all the objectives could be mét during the
initial funding period. When it became obvious that reconstruction would
continue fora long %erlod of time, more emphasis was placed on self-
supporting activities that would help meet the objectives after the program
officially terminated. Thus the style changed from “development through
disaster” to “planting the seed.”

Contributions

By evaluating the impact of the program, we can see the short- and long-
term contributions. They indicate a program with a high, beneficial impact
on the community. In ‘the short-term, the program "helped alleviate the
burden of reconstruction by providing materials that reduced the overall
cost of rebuilding. Throughout the course of the program, the staffand the
&rOJect activities supﬁorted the local coping” mechanisms. Progz_rama

uchuba’l worked through the  cooperatives, the local, traditional
?overn_lng bodies, and the' committees established by the government
0|IOW|nrq the earthquake. In terms of local B_rqc_esses, Kuchuba’l supported
the local"builders and enhanced their capabilities.

Because Programa Kuchuba'l chose to work at the same E)ace as the other
reconstruction”activities in the community, it was not able to reduce the
time between the disaster and full recovery. Its activities, however, did not
prolong the time. o

The “long-term contribution is also clear. Throughout the program
development objectives were stressed and, especially for those. involved
directly in the various project activities, permanent new opportunities were
provided. Spin-off activities, such as' the road improvement project,
contributed to other development_ objectives, especially in the economic
sector. Contracting the cooperative$ as the agent for the materials
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distribution program helped to strengthen these institutions and enhance
their standing in the commumtz. -
Finally, Pro?rama Kuchuba’l has helped to reduce the vulnerability of the
people fo a future earthquake disaster bY improving the housing stock and
developing the capacity of the local builders to construct safer housing.

Program Planning

The staffof Programa Kuchuba'l addressed each problem and aspect of the
program cautiously, d|scus_sm(]1 each option thoroughly, and thus avoiding
many of the common pitfalls in program_planning. The process was
informal, but with guidance from the experienced OXFAM field director
and advice from the consultant, the staff develoEed a structured program.
The only weakness was poor conceptualization. Each staff member had his
or her own perception of the objectives and despite numerous attempts to
bring the diverse concepts into harmony and quantify the goals, the overall
focus was not attained until several months affer the program was
underway. The other aspects of the planning process, however, more than
made up for this deficiency. Policies to guide the program were set and
generally adhered to. Involvement of the beneficiaries in all asEects and at
all levels of the program was extensive. There were multllole strategies for
achieving the overall objectives, and a fairly well-balanced program
evolved. The scale of the program proved to be adequate and well suited to
the size of the population. Technical inputs in both the housing con-
struction and road improvement Fro rams were both adequate and
appropriate to the technol_o?w,al level of the peoh)le. o

oncern about the possible impact of each of the activities was a constant
element of progect _pl_anmngﬂ. Peo,ole were especially concerned to avoid any
t)g)e of project activity that would create a dependency. The first housing
equcation program coordinator, Mary McKay, discussed this aspect in a
Baper_ presented at the Oxford Conference on Disasters and Small

wellings in March of 1978;

We were concerned about an attitude of dependency. It is g_eneraII%I accepted that
those most affected by disasters are the poorest sectors of society. The typical poor
victim’s pre-disaster attitude and conditions of d,epend_encz/ are implied with his
poverty and lack of power. Therefore, especially in a disaster situation, when the
victims have been humiliated by the natural elements, they need to be helped to
respond in ways that stress self-confidence, self-reliance and _(‘;enume ability and skill
in dealing with the situation. This must be contrasted with an approach where
victims are “taken care of’ and decisions are made for them. To reinforce
dependency is to reinforce the chronic problem! (McKay 1978)
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Project Execution

Programa Kuchuba’l encountered one of the most hasic problems common
to reconstruction programs—overloading. In the immediate post-disaster
situation, the cooperatives were bus%wnh their own priorities and unable to
undertake adequately all the tasks the agencies requested. Thus the World
Neighbors staff had o step in to help until the cooperatives were able to
take on wider resRonsm!hues_. The co-ops recovered qwckl¥, however, and
soon took over the lamina distribution. In later stagzes of the distribution
program, it was necessary. to provide funds for additional staff in order to
smooth out some of the difficulties that arose, especially in accounting and
warehousing. _ o

An early reliance on the World Neighbors extensionists to carry out the
housing education component in the San Martin area overburdened them,
and was in manY wa?/s expecting too much of men who had not had prior
experience as albaniles. The result was that the housing education com-
ponent did not have the same impact as did others.Z These problems
were overcome when the vocational training school for albaniles was
established.

The project overcame most of the other problems commonly en-
countered In the execution of relief programs. By stressing education and
involvement, the program concentrated on process, not product. The use
of local resources, in terms_of people and skills, as well as materials, was
stressed throughout the J)_ijeC'[. And finally, by immediately providing the
highly sought-after building materials, the program quickly moved out of
the emergency phase toward more permanent reconstruction.

Influences

It is mterestlngfto review the influences that helped to shape the direction
and content of Programa Kuchuba'l. The overriding motive for involve-
ment was, of course, humanitarian concern, but ‘the fact that World
Neighbors and OXFAM were both on the scene when the disaster struck
meant that they would become involved for much Ion?er than either agency
wished at thé outset. Both organizations hoped to provide only the
immediate emergency assistance and then return to their long-term
development work. However, both the OXFAM and World Neighbors field
directors reported that requests for reconstruction assistance were much

2. In all fairness to the World Neighbors extensionists, there were also other factors that
contributed to the slow pace of reconstruction.
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higher than they had anticipated, and they realized that most development
work would cease until reconstruction needs had been met. Because of their
[)rlor involvement with the communities, they felt that they could not turn
heir backs and ignore the requests for assistance. _ ,

Another factor in the agencies’ decision to become involved in re-
construction was a concern about things that were happening as a result of
reconstruction activities.

Mary McKay reports:

World Neighbors and OXFAM faced the earthquake . .. from a perspective of
twelve years development work in [Guatemala], We were convinced that our
response had to be consistent with our long-term d_evel,opment goals of self-reliance
and human development which had been built into our programs of soil
conservation, agriculture, health, nutrition and leadership training, but all around
us relief activities started takm? place that we felt were in direct opposition to our
%oals of self-confidence and self-reliance ... in particular, outside agencies started

uilding greatly subsidized houses for the survivors. The local people were
recipients with no say in housing planning, design or the organization of Fmatenal]
distribution. In short, many forces were at work creating a paternalistic dependence
on material supf)hes fromthe outside, and a decision-making process originating
outside the local community. (McKay 1978)

Thus there were threg motives for intervention: humanitarian concern, a
presence on the scene, and a felt need to defend and protect their concept
of development in the reconstruction environment, _

The resources available to the agency, as well as the resources available
within the stricken community, shaped aspects of both the construction and
distribution programs. Because the amount of money available to OXFAM
wes relatively limited (in terms of the number of beneficiaries), the subsidy
scheme was ‘seen as a practical method of extending the buym(i_power and
serving more people in the project area. The realization that relief agencies
did not have the resources to build houses for everyone contributed to the
decision to undertake a hous;ng education ﬁ)rogram.

The approach of World Neighbors to rural development centered on the
training and use of extensionists to introduce new items and methods.
Experience with an education apRrQach and the techniques of conveying
information to rural people was their forte, and was undoubtedly a stiong
factor in steering the organization toward, and shaping the concept of, the
housing education component. o _

Both orgiamzatmns approached the affected community with an attitude
of respect Tor the people, their institutions, and their traditions. Because of
their pre-earthquake nvolvement, the agencies were able to participate as
partners in reconstruction rather than as benefactors, and the people could
approach the staff with problems and influence decisions.” Because
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decision making was shared, the effectiveness of the program and the
influence it had"over the long term were greatly enhanced.

Epilogue

It would be nice to report that the program was still in progress, and that
new and excmnq contributions were being made. Unfortunately this is not
so, for Kuchubal, like many of the other Po_st-dlsaster {)_rograms, was forced
to cease OPerathn because of the political violence that increased steadily in
the years following the earthquake. Many of the Fromotores and stafftried to
keep a semblance of the program_Fomg amidst the turmoil and continued
to offer technical assistance to families who were just starting to rebuild. But
orgamsz the poor for collective action, even to rebuild their own hquses,
was an activity viewed with concern by many who wanted no change in the
status quo. Several of the staff received anonymous threats and were warned
to stop their work. In this environment, the staff met and decided quietly to
end all formal activities. While Program Kuchuba’l is no Ionﬁer in
operation, the people who were trained and the ideas and the skills that
were taught are still available and continue to be used. Thus the program
will continue to make a contribution long into the future.












Conceptualizing Disaster Recovery

A disaster may e defined as an event that causes a temporary break in the
normal life ofa community. The time between the disaster occurrence and
the point at which normal activities are re-established is considered the
recovery time. The qoal of both governmental and nongovernmental
agencies is to reduce this time. _ _
Total recovery from a disaster is measured in four ways; (1) emotional
recovery of the victims; (2) economic recovery, including replacement of the
income lost, the restoration of §obs and/or the means of production, and
restoration of the markets; (% replacement of physical losses, which
includes replacement of personal belongings, the homg, and in some cases,
the replacement of land; and (4) replacement of opportunity.
In order to develop a&oproprlat_e responses to shorten recovery time, it is
necessary to understand three things; the pre-disaster norm, what factors
can affect time of recovery, and the different effect of different strategies.

THE PRE-DISASTER NORM

It is necessary to know what the community was like before the disaster
before attempting to restore that norm. It is impossible, of course, for an
Intervenor to learn everything about a society, especially In the aftermath of
a disaster, There are key elements, though,_ which all' intervenors should
strive to identify and understand. The Dasic family structure, economic
P_atterns, governmental structure, religious affiliations, customs and prac-
ices, and power relationships are important. o

Each progiram to be undertaken also requires the interviewer to
understand the process through which activities are accomplished. A
housing reconstruction program, for example, re_(iu_wes a broad under-
standing of housing, not simply in terms of the buildings, but as aprocess,
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consisting of a blend of labor, skills, capital, financing, settlement Fatterns,
culture, status, environmental protection, and tradition, Even in the most
unsophisticated Societies, each process has many participants, and all play
an intricate, balanced role in the society. Parts of each process, and possibly
later programs as well, may be jeopardized by a disaster. By failing to
understand the elements of each community &ctivity and their interrela-
tionships, an outsider may respond inappropriately and delay or prevent a
return to normal.

THE FACTORS AFFECTING RECOVERY TIME

There are many factors that control the amount of time between the disaster
and a return to normal. The following speed recovery:

L Risk of secondary disasters. Many hazards are accompanied by second
to structure the emergency response and to lay the groundwork for
recovery. By planning each dctivity before a disaster, an agency can examine
each thorougw and make rational decisions without thie added pressures
of a disaster. While preparedness plans usually address immediate actigns
such as search and rescue or evacuation, plans can be expanded to provide
gmdance o structure activities in the transition and reconstruction phases.

lans for these phases should include development of broad objectives and
provide a policy framework under which all agencies can operate.

2. Clarity of policy and direction. Leaclership ‘is obviously an important
factor in the response to a disaster. One of the most important tasks for
those in positions of authority is to provide a clear picture of goals and
objectives, the means b}/ which they are to be attained, and the “rules” that
govern post-gisaster actions, On the hasis of these policies and standards,
reliefand reconstruction assistance can be provided in an equitable manner
and delays resultmg from indecision can be reduced. Such policies and
directions are best eveloPed hefore a disaster. _ _ _

3. Collective motivation, The greatest resource following a disaster is the
collective motivation of the people. This motivation can be translated into
]goopgratlve action and many opportunities for speeding recovery can be
ound,

4. Good communications. There is a need for good communications during
all phases of a disaster. The emphasis, however, should not be on
improving the means of communication (that is, radios and other electronic
communications equipment), but on |mprovmg the flow of information
and the type of information communicated. Good communication,is the art
of knowing what type of information to send; how to prepare it in such a
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W@\P(1 that it s relevant to the needs of those receiving it; and communicating
with the right people. _

B. Technical assistance. In any post-disaster program, there are always
ugstions that need to be answered by comPete_nt technical personnél.

his information must be available and presented in such a way that it will
be comprehensible to those who are working at each lével of the
program. _

6. Cashflow. Post-disaster profgrams are dependent upon an adequate
flow of cash, Because the costs of purchasing materials on a large scale will
be fairly high, and financial institutions are themselves likely to be
disrupted, agencies may experience difficulty arran%mg credit, and many
items or services will "have to be purchased with cash. Agencies can
%nltmlpate these problems and develop mechanisms to avoid lengthy
elays.

1. Reuse of salvaged materials. The salvage and reuse of materials can
provide the infrastructure for reconstruction. In many cases, the victims can
completely rebuild with material salvaged from the debris. By encouraging
salvaging and providing additional complementary materials, intervenors
can speed recovery.

The following slow recovery. _

1 Risk of secondary disasters. Many hazards are accompanied by second
events. For example, an earthquake can be followed b}/ a Series of
secondary tremors, These may last for only a few days or Tor as long &
several months. Some tremofs may even be stronger than the original
earthquake. Survivors may be reluctant to begm reconstruction or even
salva%e materials from the rubble until the threat ofa secondary disaster has
passed. - .

2. Uncertainty regarding possible relocation. 1f the victims are uncertain as to
whether or not they can safely remain at their previous homesite or at the
Place they had moved to aftér the disaster, they will hesitate to en(‘;agg in
ong-term activities. Uncertainty about relocation can be caused both by a
reluctance to occupy a site that was vulnerable in the disaster and by
unt%ertam%y about Qovernment intentions regarding relocation or re-
settlement.

3. Delayed materials. The speed with which recovery begins depends on
the availability of tools and materials. In almost every disaster, there are
adequate resources for rebuilding either in the community or in the
surrounding region. Access to these materials, however, may bé reduced b
official actions, such as evacuation or bulldozing. In those cases where
materials are not available, reconstruction will be delayed pending arrival of
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supplies. With adequate preparedness, however, intervenors can determine
most needs before a disaster occurs and can work out contingency
arrangements to supg%_the necessary materials. o

4. Conflicting expert advice. One of the major problems following a disaster
i deciding whose advice to follow. At all levels of the disaster-affected
community—from the government’s relief officials to the field directors of
vquntarY agencies, down to_the local inhabitants themselves—people are
constantly bombarded with information, much of it conflicting. Persons at
all levels of the disaster relief system, and especially those with no previous
disaster training or experience, are constantly faced with the dilemma of
mterP_retmg the information and deciding on its relevance to their
situation.

This advice may not be suited to the local situation: it could be too highly
technical; it ma){ not be cost-effective; or it may not be culturally acceP_ta [
Often the people offering the advice are not qualified to qlve It. Motivated
but inexperienced volunteers provide most of the labor for relief
operations. While the advice they give is often based on the best of
intentions, it usually comes from“preconceived ideas as to what a relief
operation should be, not from training or experience. (When relief agencies
send this personnel, they inadvertently legitimize their adwce.? Thus
conflicts of opinion are bound to arise. _

The problem of conflicting expertise and advice can be overcome only
through adequate pre-disaster planning and training of relief personnel at
all decision-making levels within the relief structure. o

5. Inflation and market instability. In situations where material is available,
recovery time is influenced by ifs cost. If prices are not controlled and high
inflation occurs, recovery time will increase. Similarly, an unstable market
affected by speculation “or hoarding will prolong reconstruction, as will
_excess%v(ej customs delays in cases where building materials must be
imported.

190 be effective, prices must be controlled in all Parts of the market, In
Guatemala, for example, the government failed to control_the add-on
transportation costs applied to lamina and cement. When distrifuting those
commodities throughout the country, the cost of cement, which was two
(uetzales QU.S. $2.00) [oer bag at the factory, rose to as much as five quetzales a
bag less than 100 Kilometers from the point where it was produced.

. Land tenure problems. Politically sensitive and among the most difficult
factors to address are land ownership, land distribution, and legal land
reform. After a disaster, these issues are often further complicated by such
questions as: Should victims be assisted to rebuild on land that is not their
own? Where should landless people be resetded? Who will provide the land
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Unsorted and often useless aid creates headaches for volunteer relief workers. (Photo:
Laffont/Sygma)

for resettlement? These issues can all prolong recovery time unless they are
qumkIF}/ and pro_perIY addressed. o _

7. Public re&ecuon ofplans. Often in the rush to provide assistance, agencies
will undertake programs without conaden_np their acceptability to the
victims. There are numerous examples of victims rejecting aid offered by
intervenors, both governmental and nongovernmental. The reason may be
that the aid s culturally unaccePtabIe 0rtoo costly. Whatever the reasons,
time and effort, not to mention the expense, will be lost, and the intervenor
will have to b\eﬁm again. The time lost is an extension of recovery time,

8. Surveys. While surveys can be invaluable aids to Plannmg emergency
or reconstruction actions, unless they are properly planned and develop
relevant information, they can delay reconstruction activities br tying up
personnel and resources. In some cases, actions have been defayed until
surveys are completed. The problem is not that surveys are not neéded, but
rather the tyBe of data that is most aploro_i)nate and the method that should
be used to oDtain it (a topic to which | will return?. The loss of this time can
mean loss of resources and commitment that would be invaluable in
reconstruction. _ , _

9. Irrelevant aid. The arrival of massive amounts of useless relief ﬁoods
untrained personnel and volunteers, and untrained officials all add
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confusion to a disaster and delay recovery actions. Furthermore, the time
and money spent sorting out and eliminating this unnecessary assistance
cannot be recaptured. _ _ N

10.  Bureaucracy. Disaster response, requires a streamlined decision-
making process, flexible standard operating procedures, and good internal
communications.

HOW RELIEF STRATEGIES RELATE TO TIME OF RECOVERY

In order to understand how d|fferent_t}/pes of programs affect recovery
time, it is helpful to theorize about assistance strategies. While most reljéf
and reconstruction programs have certain objectives in mind, few agencies
0o beyond that point and_conceptualize their intervention in terms of
strategies. If pressed, most intervenors would explain their aid in terms of
its humanitarian objectives, especially that of easmgz the burden on the
victims. For purposes of discussion, we can broaden this to define the two
most common strate_gws; that is, to provide aid to help victims until they
recover, and to provide aid to h_eIP them recover. The underlying concept is
that the assistance Browded will free up the victims’ own resources and
reduce the cost (or burden). If an agency provides replacement goods, for
example, the people can use their own money for higher priority items.
Thus, if an agency reduces the hurden on the victims, the recovery time
should be shortened. Tn practice, these two strategies are usually equated to
specific disaster phases, the first in the emergency phase, the second in
transition and reconstruction phases. _ _
_Each of these strategies_ can affect recovery time, GeneraIIY_speakmg,
simply helping victims until they can get going has little overall impact on
reducing recovery time and, depending on how the aid is Frowdem may
even prolong it. Programs following this strategy are usually classified &
relief pro%rams and ‘are typified by such actions as distribdtion of food,
clothln%, ousehold items, and tents. Helping peoP_Ie to recover, on the
other hand, can demonstrably reduce recovery time. Such programs
provide the resources needed and generally coricentrate on Ion%er-term
objectives. For example, they may provide” materials for reconstruction,
cash or credit, and opf)ortunltles (such as work schemes) for people to
acquire resources to balance out what assistance they receive. This strategy
requires a bit more sophistication, but the programs are more heneficial
and reduce the time to full recovery. o

There is a third strategy that facilitates intervention in both the
emergency as well as the subsequent transition and reconstruction Rhases.
That Strategy is to identify and provide those resources or actions tnat can
accelerate recovery. This does not require any more sophistication than the
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second strategy, but it does require an understanding of disasters. Typical
actions are provision of building materials for use in temporary shelters that
can later be incorporated into permanent housing; stimulation of markets
or the normal economic systems; and setting up work pr,ograms for victims
that not only provide resources but also accomplish reconstruction
objectives. In’short, to accelerate the recovery process, agencies provide or
restore the infrastructures of a community, provide the materials required,
and make opportunities for the victims,
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Mitigation and Preparedness

INTRODUCTION

Up until this point, we have discussed disasters in terms of reaction, both by
the affected societies and the relief agencies. An underlying theme,
however, has been that disasters are not unforeseen events and that the
technology now exists to identify the hazards that threaten a community
and to estimate the areas and the settlements that will be affected. One can
then prepare for the disaster and substantially reduce, or mitigate, its
|mEact. These two actions are known as pre-disaster planning, =

rederick Krimgold pioneered the early conceptualization of pre-disaster
planning, which e describes as follows:

_ Planning may be defined as the process of preparing a set of decisions for action
in the future directed at achieving goals by optimal means. _

~ The stated goals of disaster relief are the reduction of human suffermgz, the
improvement of material well-being, and the increase of personal security. It goes
without saylng that these goals are best served if disaster, in the first place, can be
avoided or reduced. Thus, the primary goal of pre-disaster planning ma}/ be seen as
the prevention or mitigation of disaster. If we refer to the definition of disaster in
terms of the need for “outside™ help, we may describe the goal of pre-disaster
Plannlng as the creation of self-sufficiency in dealing with natural Phenomena. In
hose_cases where prevention is not possible, the goal must be to plan for the
effective application of aid. ... (1974)

Pre-disaster planning is the term used to describe the comprehensive range
of efforts madle to reduce the destruction and disruption ot a disaster before
it occurs. The term is intended to denote action and ,acc_urateIY describes
the most important part of the actiVity-planning. This is distinctly different
from post-disaster activities, which involve opérations.

204
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Pre-disaster planmn_? consists of three types of activities: disaster
prevention, disaster mi |gat|on, and disaster preparedness. Disaster preven-
tion focuses on the hazard that causes the disaster and tries to eliminate or
drastically reduce its direct effects, The best example of disaster prevention
is the construction of dams or levies to prevent flooding. As a general rule,
prevention is expensive and the results are often far less than hoped.
Disaster mitigation focuses on measures that can be taken to minimize the
destruction and disruptive effects of a hazard and thus lessen the
ma([lmtude of a disaster. Mitigation efforts offer by far the best and most
cost-effective method for dealing with disasters. With good planning, most
mitigation measures can be integrated with normal development activities
at very little, sometimes no, additional cost. Some examples are; strength-
enln? buildings so that they are hurricane- or earthquake-resistant; ‘the
Plan Ing of crops that are less affected by disasters; changing crop cycles so
hat crops mature and are harvested before the peak of a hurricane or
rainstorm season; adoption of land-use controls to restrict development in
high-risk areas; and development of diversified economies so that losses in
orie sector can be absorbed by others. _ _
_The underlym% assumption” of disaster preparedness is that disasters are no
time to be trying to decicle what to do. Preparedness focuses on developing
plans to respond to a disaster once it threatens or has occurred. At ifs
simplest, preparedness is an estimation of emer%ency needs and the
identification of resources to meet those needs. A more sophisticated
definition is that preparedness is the development of plans to structure the
entire post-disaster response, to ensure that emergency aid is managed o
that each activity lays the foundation for the next, and to plan the reSponse
s0 that each sector Contributes in some way to the others. The first objective
of preparedness is to get the absolute maximum benefit out of relief and to
swiftly complete the transition from emergency assistance to rehabilitation
and reconstruction, The second is to insure that disaster assistance makes
the greatest possible contribution to ongoing development, Finally,
preparedness should guide reconstruction so that it reduces vulnerabili
and mitigates a recurrence of the disaster. _
People have much more experience in preparedness than in other
pre-disaster planmn?_ activities. The best known are the development of
warning and evacuation plans; stockpiling of supplies; developing emer-
gency plans for hospitals; improving infrastructure to support or facilitate
emergency services; establishing emergency command, control, and com-
munications systems; training n search and rescue and first aid. Other
measures less known but equally important include developing disaster
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assessment plans; establishing relief and reconstruction standards and
policies; developm? stand-by “plans for economic assistance tq victims;
developing crop_salvage and” marketing plans for economic assistance to
victims; developing croP_ salvage and marketing plans for small farmers;
adopting legislation defining emergency powers, and_establlshl_n[g prior
inter-governmental and/or multilateral agreements for disaster assistance to
sui)port the planned response.

N recent years there has been some debate among the experts about
which activity to emphasize. In the 19505, most of the emphasis was on
‘%epar,edness much of which was an unsophisticated spin-off from Cold

ar civil defense activities. In the 1060, there was intense interest in
prevention, fueled by the public’s enchantment with the space age and
everything technolo?mal. In the 1970s, there was a shift toward mitigation,
sparked by Krimgold’s writings. The pendulum seems to be moving back
toward preparedness, though on a much more sophisticated level. =

The reasons for this swing are not difficult to understand. Prevention,
once seen as the ultimate answer to disasters, has come under growing
criticism. While such actions as weather modification and earthquake
control were formerly thought desirable, the more we learn about the
purpose of these events in_nature, the more likely we are to challenlge the
wisdom of preventing their occurrence on environmental and ecological
%rounds. Even such long-touted measures as flood control are now seen to

ave adverse effects, and while research continues, the emf)hasm_ has shifted
more to mitigation and to finding ecologgcally suitable alternatives.

Mltlg{atmn Itself is provm? to be'more difficult to accomplish in the Third
World than was originally Toreseen. Mitigation is a complex process, and
many of its Parts cannot e dealt with in terms of a disaster only, for they
are also related to development, _

As we have seen, disasters can be a pnmary cause of underdevelopment,
as well as intertwined with a country’s progress toward development.
Similarly, many mitigation activities “either Tequire a certain level of
development or are themselves development activities. Third World
countries are so affected by disaster in part because of their inability or
failure to address the root causes of poverty and underdevelopment. Thus it
is difficult to carry out mitigation activities successfully. For example, many
of the most vulnerable areas are urban squatter Settlements that have
sprung up due to lack of opportunity in rural‘areas. They are often situated
on hazardous sites because goveriments have failed o provide suitable
alternatives due to incapacity, neglect, or failure to seek land reform. For
Beopl_e living there, two of the traditional tools of mltlgatlon, zoning and

uilding regulations, simply will not work. Thus prevention and mitigation
can work only in situations where all these problems are addressed. In
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summary, progress toward development is required in order to mitigate,
and mitigation is required in order to develop.

Preparedness, on the other hand, offers something that governments and
gqer;?(e)% can do now, at low cost, and that can have positive results in any

ituation.

Disaster preparedness measures can be undertaken with the skills that are
available within the cou_ntn{J with the technological resources that are
available, and usual!}/_ with Tittle outside assistance. The most vulnerable
areas can be identified; contingency plans can be developed; where
necessary, supplies or materials can be stockpiled; and plans can be drawn,
outlining the actions to be taken by all concemed.

Preparedness is at best an interim measure. Monies spent on prepared-
ness are considered nonrecoverable and they will not contribute to
development. But while the benefits of preparedness are short-term, this
investment can save lives, and _mone?/ spent on preparedness will help to
reduce the incidence of suffering following the disaster and can shorten
recovery time,

MITIGATION

The objective of disaster _m_|t|(11_at|on is, obviously, to lessen the impact of a
disaster. Traditionally, mitigation has concentrated on human seftlements
and man-made huildings and structures, with the focus on development of
land use re%ulatlons, settlement plannm?, the deveIoRment of techniques
for strengthening buildings and structures, and the development of
building codes to"encourage or enforce use of these bu|Id|ncr1 techniques.

A broader and more progressive view of mitigation has evolved in the last
decade. For example, efforts can be taken to diversify economies and to
balance and place job- and income-producing resources strategically so as
to reduce the likelihood that all would be affected in a disaster. Economic
buffers such as insurance have received new emphasis. In the agricultural
sector, there have been conscious moves to reduce the vulnerability of one-
crohs((j)metles by diversifying the staples and introducing new Cropping
methods.

Concepts in Mitigation

Mitigation activities can be clasified as passive or active. Passive mitigation
is the development or application of measures such as building codes, land
use, zoning, and urban or regional planning techniques to reduce
vulnerahility. Active mitigation encompasses_those activities that require
direct confact with the” people. When using active approaches,  the
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implementing body assumes the role of an activist in helping to quide
balanced growth ‘and reduce vulnerability. Activities include public
education, the introduction of modification” techniques, the initiation of
housing improvement programs, the promotion of land swaps or re-
location of people from vulnerable to suitable and safe sites, and economic
diversification of those sectors most vulnerable to disasters. Passive
mitigation measures cannot work without active measures to follow them
up. But active mitigation can be independent of Pass_lve activities,

In practice, passive activities have had little impact on reducing
vulnerability in the Third World. For the most part, zonlngz and building
codes are Unenforceable. This is in part due fo the fact that the codes
adopted are often based on those developed in the industrialized countries
for en?meered structures, In the few countries where people have
attemP ed o deve_lcgo applicable codes for nonenﬁmeered structures, the
thes hat most Third World people live in, the methods chosen to reinforce
the buildings have proved too costly or too comP_hcated for local craftsmen
to understand and_ implement. Several innovations, however, have been
introduced, including the use of building quidelines that describe the
options for mcreasmg the resistance of a building through simple and low-
cost methods, and the use of performance standards in lieu of the more
restrictive zoning and land use regulanons.l_Zonlngi, and building regula-
tions are usually considered restrictive. Active mi qatlon is considered

me%rs “permissive” and usually allows for more variations hased on local

Steps in Mitigation

Reducing the harmful effects of natural disasters requires actions on three
fronts; reducing vulnerability of the physical setdements and houses;
reducing vulnerability of the economy; and the st_rengthenmq of the social
structure of a community, so that coping mechanisms can help absorh the
shock of a disaster and promote rapid recovery.

REDUCING PHYSICAL VULNERABILITY

Vulnerability reduction for communities and human setdements has been
emphasized more than any other activity to date, and the methodol_o%y
employed has been thoroughly tested. The first step is to identify the high-
risk areas. This is done by _relatlnlg ahazard, such as an earthquake, to the
terrain and to the probability that such an event will occur. This activity is

| For further information on the use of building guidelines, see the Save the Children Fund
“Report on thejoyabaj Reconstruction Program,” Report #2, August 1976,
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known as risk mapping and the results of the analyses are usually presented
in the form of risk maps,” which show the type and degreé of hazard
represented by a particular natural phenomenon on a given ﬂeographm
location, Eart ﬂuake risk mapping, for example, identifies faults and the
und_erlymgh geological conditions of the locality. Flood Plam mapping
indicafes the areas I|keI:Y to be covered by watér during tloods of given
magnitudes (Krimgold 1974). o _ _ _
~ Afurther refinement of risk mapping is known as microzonation, which
is simply risk mapping at a very small scale. For example, within any
particular area there are numerous geological variations that can dampen
or reduce the forces of earthcluakes. Thus, even within a high risk zone,
some areas will be safer than others. Microzonation delineates each of these
areas so that communities can select the safest possible sites for develop-
ment, or the location of critical facilities. o _
Risk mapping requires_ technical skills and_the anllcanon of various
scientific disciplines; thus it is said to be a function of the technical services.
Risk mapping is usually assigned to organizations at the government level
and can be a joint éffort of such groups as geolo?mal departments,
meteorological services, and water resource management departments, The
disciplines involved could include geo_logr, meteorology, hydrology,
en meermg, geophysics, 9eography, agriculture, forestry,” physics, car-
tog?raphy, nd"remote sensing. o _
his 15 not to say that high-risk areas cannot be identified by nontechnical
means. Certainly, historic patterns of disaster and the recurrénce of disaster
hazards can provide a practical quide in determlnm% whether or not a
community is at risk from certain phenomena. (People have explored many
resources in an attempt to gather historical information about disasters. In
Latin America, it is not uncommon to review old church records for
information about earthquakes. InJamaica, researchers trying to determine
the occurrence of storm surges turned to accounts of shipwrecked Spanish
gold fleets and pirates’ Io? biooks for information on the date and location
of the events. And the attempt to recover stolen Maya artifacts known as
stelae from Central American archeological sites réceived new impetus
when it was learned that many of the stelae recorded significant events such
as severe storms and earthquakes.) S
The second step in vulnerability reduction is to identify those_com-
munities that are particularly susceptible to damage or destriction. This is
done by relatln% risk to human Settlements and their structures. One
determines whether a community is Situated on a site within a high-risk
area, and if this is the case, the sPecmc areas that are the most vulnerable
based on the microzonation data. At the same time, the bunqus and
structures (such as dams and hydroelectric facilities) are evaluated to
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deée_rrryr&e If they can withstand the forces in nature to which they may be
subjected.
\)u_lnerab|l|ty analysis is said to be both a technical and plannmg
function. Many of thé disciplines involved in risk mapping are also involve
hlere,_but emphasis clearly shifts to engineering, architecture, and
pianning. : . . : .

The t%wd step is the selection of the vulnerability reduction strategy. This
requires two sets of actions. First is the determination of the site strateg}é.
Options may include construction of protective works, such as emban
ments, to protect from flooding; zoning to control development of the site:
restricted development (to ensure that any development meets certain
standards that take into consideration the threat to the site), and land swaps,
which would provide alternatives to development of the site. _

The second set of actions determines the structural strategies for reducing
vulnerability. These include the |mﬁ03|t|0n_ of design criteria or building
standards fo govern construction; the modification of exmth structures;
and the replacement of existing structures with newer buildings more
resistant to disasters. N _ o _

The selection of vulnerability reduction strateqles is again considered
both an englneerm% and a planning function, but a new dimension—the
political one—is added at this paint, for in the end, the strategies selected
will be the result of political decisions, based as much on a government’s
ca;%abqgtles 8 on its perception of the possibilities, potential, and value of
mitigation. » : .

Peru provides a ?ood example for examining the physical vulnerability
reduction process. It is one of the most seismically active countries in the
world; between 1970 and 1980, several minor and two major earthquakes
struck the country. _ _

Peru is situated on the South American Plate, close to a mafor fault,
where the South American Plate abuts the Nazca P|at_e (See paqe 211). Atthis
juncture, there is a subduction zone, which means, in effect, that the faster-
movmgPSouth American Plate is attemptm%hto pass over the slower-movm%
Nazca_Plate. It is this relative movement that causes the earthquakes tha
periodically affect the country. _ _

While earthguakes can occur_angwhere along this subduction zone, as a
general rule the earthquakes will be stronger the closer they occur to the
earth’s surface. This means_ that the coastal region and”western-most
portions of the mauntains will experience more ground motion than the
eastern portions of the country. _

Major fault systems exist throu?hout the mountains, however, and any
earthquake that occurs in the western-most regions can trigger movement
along a parallel fault farther inland. One example is the earthquake that
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occurred near Chimbote in 1970. The epicenter was located in the ocean
west of Chimbote, but its effect was felt in the mountain regions near the
city of Huaraz, which is located on one of the major parallel fault systems in
thé mountains. _

Iocatmq the major fault sxstems and recording the movement of the
faults, as well as_examining the history of earthquakes throughout the
country, it is possible to assemble maps Showing where the greatest seismic
activity occurs and to identify the relative potential for recurrence of seismic
acthX in each of the zones. This information is presented in the map on
g3 |

he casualties and widespread damage in each earth(iuake have under-
scored the vulnerability of the population and shown that the housing stock
of the vast majority of the people cannot withstand the forces of the
earthquakes. Making the houses safe requires one of two approaches: gither
provision of stronger building systems, or re-en meerm? the building
materials now used. Both approaches are possible, but they require
resources not widely available to the ma or|t¥ of the po?ulatmn, namely,
moneY_, materials, and technical skills. Almost 80 percent of the people in
Peru Tive in nonengineered structures. Even within the larger cities (for
example, Lima, Arequipa, lea, Trujillo), engineering and " architectural
input into housing construction is minimal, “In Lima alone, over three
million |people live in no_nen%meered buildings that do not meet basic
Criteria for earthquake-resistarit construction. _ _

The map on pa%e 214 shows the predominant housing t}/pe for different
areas of Peru, To the side of each type isa number representing its potential
for collapse in an earthquake. This map shows that the most vulnerable
structures are located along the coast and in the mountainous regions. Bg/
comparing the map on p. 214 with the maps on Rages 213 and 21
(showing fpopulatlon distribution), we can identify the most vulnerable
regions of Peru. These are illustrated on page 216.

Reducing economic vulnerability follows much the same Pattern 8 does
reducing physical vulnerability. Step one, for example, is virtually the same,
namely, |dent|fy|ng those argas where there is 4 hlqh probability that a
disastér event could occur, The second step is to identify the sectors of the
economy that are vulnerable in disasters. This is done by reIatln? risk to
economic activities or means of production. First, the key elements of the
economy and those that are particularly vulnerable fo a disaster are
identified. Often this is not difficult, especially for countries that have one-
crop economies, or only a few industries, or are earners of foreign currency.
Every economic activity should be examined, however, to™ determine
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whether each t%pe of threatening event could affect a significant Portmn of
that activity. This vt\yp_e of analysis should be conducted both at the macro
and micro levels. While a flood may not have a significant economic impact
(r)engi% r(]:ountry as awhole, it may have a major impact on a community or
In determining economic vulnerability, there are other critical activities
and installations that should be considéred. Energy facilities and systems
are of prime_concern, as are transportation networks and road systems, in
addition to financial Institutions. Vulnerability studies inJamaica revealed
that the main power qeneratmg station, the fuel-oil storage depot, the
principal wharves, the largest airport, the central bank, and_the govern-
ment’s central data processing center, as well as the major financial
institutions, were all located in areas subject to damage from earthquakes,
hurricanes, flash floods, and land subsidence in “earthquakes, not to
mention fire or explosion from a nearby refinery. _

The third step is the selection of a vulnerability reduction strategy.
Economic protection can be provided in three ways. diversification,
insurance, and the establishment of reserves. Diversification spreads the
risk, so that ifa disaster occurs, the total losses in any one area or sector are
acce'otabl_e. For many countries, diversification can be a difficult choice.
Small nations that aré dependent upon ane or two crops for their livelihood
may find it politically difficult to Jlustn‘y diversification simply on grounds of
disaster m|t|Fat|0n. nce again, long-term development choices come into

IaY, and ultimately the decision may rest more on political or economic
actors than on disaster-mitigation stiategies. _

The role of insurance in disaster mitigation will be discussed later, but
suffice it to say now that insurance is another method for spreading the risk
and providing adequate capital and resources for reconstruction.

Reserves can be established at all levels. Governments can establish cash
and food reserves that can be released following a disaster. Families can also
be encouragﬁd to_establish savings upon which they can rely in lieu of
insurance. Many innovative methods have been tried. Recent efforts to
protect against” famine include development of food banks and an
International food reserve system. In Peru, where wood is in short supPIy,
the government has established forest preserves with fast-growing eucalyp-
tu% ees, which can be used by communities in timeS of disaster Tor
repuilding houses. _ _

Other simple measures can also be effective. In hurricane areas where
crops are harvested just before the hurricane season, small farmers can be
encouraged to build ferro cement or other stron? grain silos to help protect
harvests until they are sold. Agencies should help"communities to identify
small-scale community-based measures to reduce vulnerability.



218 Disasters and Development

REDUCING VULNERABILITY TO THE SOCIAL STRUCTURE OF A COMMUNITY

Reducing the vulnerability of a community social structure is the most
difficult of the mitigation” measures. For thie most part, this can best be
accomplished through extending normal development work in one of three
ways. The first is institution building. Local or%amzatmns that serve as
coping mechanisms can be identified and strengthened. A conscius effort
cgq.be made to. increase their capacities and skills, thus enhancing their
anility to ceal with a crisis. . _

The second activity is to increase the number of coping mechanisms
within a community.” By developm? formal institutions and linking these
ﬂ]rou s 10 .out5|ge resources, one establishes a vehicle for intervention and

e Eprovmon of assistance.

The third activity is to broaden the contacts of local groups and to
encourage whatever promotes cooperation among different elements or
grglléggt\e/\pthm the society. Such cooperation can reduce the social impact of

In their development act|V|t_|es,_a%enC|es should be careful to avoid those
that will further Increase or institutionalize a society’s vulnerability. It is
especially important to identify dependency relationships, particularly
those that are threatened in disaster, and work to eliminate them.

_ Byincreasing self-sufficiency and reliance on internal resources, agencies
|mProv,e the ability of local peaple to coge with disaster. This can be a
mitigating factor and can heIB to speed recovery.

Participation in Mitigation

Disaster mitigation is the responsibility of all organizations working in a
threatened area. There has often beén a tendency to leave mitigation
measures to governments or {o intergovernmental organizations. Voluntary
agencies, however, have an important role to play, especially in reducin

economic and social structure vuInerab|I|(t]y. y recognizing the threat o
disaster, organizations can include remedial measures in many of their
normal development activities. It has been said that almost any good
development program. can have a positive effect on mitigating disasters. In
fact, many of the activities carried out under the normal “development
Programs have done so. The introduction of wheat, for examf)le, to India in
he 19605 and 1970s, nat only improved the nutritional balance, but also
helped diversify the agriculture and reduce the possibility of widespread
famine due to"rice crop failure or insect infestation. In"Guatemala, the
establishment of savings and loan programs by the cooperative movement
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mltlﬂated the economic impact of disasters and gave those suffen_n([J |osses
in the earthquake a reserve of money that could be commitied for
reconstruction. Without this cash reserve and its instant availability after the
disaster, recovery time would have been prolonged. _

Thus hazard reduction measures should be taken into account in the
administration of general development aid ﬁKnmgoId 1974). One can take
|eaclership in mitigation in housm?, agriculture, economic development,
urban and regional development, village planning, and community
organization. It'should be remembered, however, that mitigation activities
included in normal programs cost relatively little, but retroactive mitiga-
tion, especially in settlenents and buildings, is very costly.

Common Mistakes in Mitigation

The following are some of the more common mistakes agencies make when
dealing with mitigation.

L Placing responsibililY for certain mitigation activities in the wrong type of
organization. For example, some countries have assigned physical mitigation
responsibilities to social service agencies. It is important fo_determine the
particular function of the mitigation activity and to assign it to an agency
with @ proE)_nate responsibilitiés, interests, and capabilities. _

2. Overreliance on passive rather than active mitigation. Many countries have
attempted to follow the model of the industrial societies and pass strict
legislation in the hope that these measures would encourage mitigation. For
developing countries, active measures should be emphasized.

3. Failure to determine the complete range of options. Mitigation IS & comﬁ)lex
undertaking, and many options exist. Agencies should be careful to
examine the complete range and select a mix_of strategies for dealing with
ng}ggac ility reduction, 'not being content with the selection of only one

4. Failure to identify all the disaster threats. Most communities are threatened
b¥w more than just one type of disaster. In areas such as the Caribbean,
where hurricanes are considered an annual threat, it is easy to forget that
earth(iu,akes, volcanoes, and regionalized flooding also “pose hazards.
Countries must be sure to determine all the potential threats and design
their mitigation programs accordingly.

5. Failure to relate vulnerability reduction to normal development plans and
activities. As stressed earlier, vulnerability reduction will have little impact
unless it is conducted in concert with normal development activities. Only
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if one stresses the development aspects will mitigation be feasible in many
developing countries.

DISASTER PREPAREDNESS

In disaster management, opFortun|t|es arise where you make them, and the
hest way to make opportunities is through disaster preparedness. For many
years, preparedness was viewed only in'terms of emergency response; that
is, the reaction to a pending emergency and the activities that would take
piace in the immediate aftermath. Thus preparedness_concentrated on
developmgi_warnmg and evacuation procedures and on limited steps, such
as stockpiling, that would speed material aid. A more sophisticated
approach is now being taken, and typical preparedness activities include
predetermination of effective strategies and ‘appropriate modes of in-
volvement, development of tools needed by the e,mer?ency_ staff, develop-
ment of plans for the act_ual_resPonse, and training for crisis operations.
Generally, people are beginning 1o exploit the opportunities for |mProvmg
Fgle (\3/¥hso|§erﬁa]nge ofresponse, in all phases of a disaster and at all levels of the
lef system.

Concisely stated, the oty_ecnves of preparedness are to protect lives and
property from an immediate threat, to promote rapid reaction in the
immediate aftermath of a disaster, and to structure the response_to both the
emergency and longer-term _recoverY operations. Modern disaster pre-
Pare ness is based on the realization that disasters are no time tg be trying
0 figure out what to do, and that the most rational course of action can be
determined ahead of time. o

_Preparedness is concerned with activities that occur immediately before a
disaster, such as warning and evacuation; du_n_ng| the disaster, such as
malnt_alnmg,communlcat!ons and protecting critical facilities and lifelines;
and immediately followmr};_ the disaster, including search and rescue,
disaster assessmént, evacuation and treatment of injured persons, security
in the disaster-affected area, restoration of lifelines and critical facilities that
have é)een ,damaged, and further evacuation of areas threatened by
secondary disasters. N _

Preparedness is normally seen as an activity of the planning and
engineering disciplines as well as medical, social, and s_ecurnY Services,
Practical experience has shown that the hest organizations 1o assume
responsibility for preparedness are operational agencies. For governments,
this means ministries that have their own communications and transport, as
well as administrative facilities (for this reason, preparedness is often left to
the military or paramilitary organizations such as civil defense agencies).
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Appropriate ministries are public works departments, housing ministries,
or other “operational” agencies.

Concepts in Preparedness

As in mitigation, preparedness activities can be divided into passive and
active categories. The more traditional activities that are usually associated
with preparedness, including the preparation of disaster manuals, stock-
piling of relief goods, and the development of computer lists of resources
and personnel, are usually considered as passive in nature. Active measures
include development of Comprehensive response plans, the monitoring of
threatening hazards (such as hurricane tracking or stream level moni-
toring), training of emergency personnel, and development of the tools and
methiods of emergency Tesponse. _

Disaster warning and evacuation measures are usually cate?on_zed &
active preparedness measures, thou?h, in fact, they can also be classified as
an initial response to a disaster threat

Elements of Preparedness Planning

Preparedness plannm%_borrows_from both mitigation and relief program

Plannlng procedures. Hirst the risk areas are determined and mapped and

hen the vulnerable settlements are identified. Next the responses that

would be possible in the event of a disaster are examined. Then the

£$go|usrt<:e%s necessary before one can react are estimated and the deficiencies
Isted.

Once this information has been gathered, a preparedness plan is
developed. This includes six ste#s. First is the prior determination of the
objectives to be met in each affected sector. Second, the strategies and
approaches, necessary to accomplish these objectives and plug any gaps that
have been identified are determined. o N

The third step is the development ofan implementing instrument. This is
usually in the form of a disaster preparedness Rlan, aformal document that
setst_ qut tthe sequence of activities and the responsibilities of each
participant. : o :

The purpose of the plan is to place all activities in a comprehensive
framework, so that they can be executed in an orderly and sequential
manner, Normally, activities are divided into parts, so thaf resources can be
marshaled at each critical place and stage, and disaster managers can
concentrate on the most critical activities at the appropriate time.”

Plans for a small a_genc¥ or community may be no more than a brief
checklist and description ot activities with the assignment of responsibilities
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noted on the margins, while a national preparedness plan may include a
series _of documents, including network diagrams and flow charts of
activities, subplans (known as emergency action plans) for each sector,
department, and/or agen,cz, scores of checklists and emergency procedures
to be followed, along with a statement of policies, Whatever form a plan
follows, it is |mﬂortant that it be written down, both to serve as a reference
and to ensure that no activities are forgotten in the haste of the disaster.

To be successful as an implementing instrument, an emergency pre-
paredness plan must meet the following requirements:

L It must present the sequence of activities in a logical and clear
manner.

2. |t must be comprehensive and balanced,

3. It must assign specific tasks and responsibility for each. _

4.1t must link appropriate organizations and "establish mechanisms to
bring peoPIe and orgiar]lzatlons together at the critical points.

B. It must reflect the policies of the implementing agencies or the national
government in a disaster.

The fourth step in preparedness is the development ofthe tools necessary
to respond and |mPIement the plan. Tools include the establishment of
communications networks; transgort caBa_bllmes; action plans, procedures
and checklists for specific areas: the establishment of evacuation routes; and
the acquisition and strategic placement of Search and rescue equipment.

The fifth step is the strategic R!acement of resources to ke used in the
response.  For most agienmes, this means stockpiling or working out
relat|onsh||qs with s_ui)p lers to enable rapid acqlmsnmn and delivery of
needed relief materials. Other activities may include drawm(i_up lists of
materials, personnel, and other resources, and the establishment of
contingency funds. For the international relief agencies, stockplllnP_has
become a much debated topic, with many critics pointing out that it is of
only limited benefit unless carried out in-country. (See “lssues in
Preparedness” later in this chapter.) 5

Generally, if a resource is of real value, then stockpiling should be
encouraged in or close to a threatened community,

The final step in preparedness is training and drill. A pre‘oaredness plan
and the tools of preparedness are of little value unless people know how to
use them effectively. Performance is enhanced first by training, which
means acquainting personnel with the plan and the sequence of activities,
as Well as with the tools and resources, and instruction on how to use each
effectively. Drill includes practice designed to make each activity routine
and thereby help reduce time of response, and to help identify the
bottlenecks™ and “debug” the system. Disasters, fortunately, occur in-
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frequently. But between disasters, peoPIe and institutions change, and it is
easy for gaps to develop and for lpe_op e to forget what has been set out in
the"plan. Periodic review and drill is'the only practical way of keeping the
preparedness activities fresh in everyone’s mind and adapting the plan to
changing organizational structures and to changlngz needs. (An innovative
method of Keeping the preparedness plan up-to-date has been formulated
in Sri Lanka. Each year at the beginning of the cyclone season, the
government holds & “Cyclone Awareness Day.” On that day, each
government department and nongovernmental institution with a Cisaster
assignment is required to review and update its plan and send a notice of
any changes to the central disaster coordinating office.) In many countries,
it 15 normal practice for critical facilities, such as hospitals ‘and power
?eneratmg facilities, to conduct periodic disaster drills, which are analyzed
0 determine what chanﬂes need to be made in the disaster plan. _

Without constant drill and tra|n|_n?, disaster preparedness efforts will
come to naught. Recently, a small island nation that had been struck b;{
heavY flooding decided 'to_ establish a preparedness plan. After severa
months of painstaking activities, the new plan was prepared and submitted
to the government. Only after 1t was adopted was it learned that a similar
Plan had been Frepared twenty-five years earlier in response to flooding in
he same location. Because there 'had heen no provision for drill or
updating, it had been forgotten over the years.

Common Problems in Preparedness

A review of preparedness planning and_an, assessment of activities carried
out under_a preparedness plan "has indicated a number of common
problems. These are:1

I} Overzientrahzatwn of authority and failure to delegate authority to
local levels; _ .

Failure to sequence post-disaster activities; o

Failure to structure the emergency response and actions in the

transition phase; _ o _

Overreliance on electronic communications, especially telephones;

rl;agéglrﬁesto plan adequate and appropriate disaster assessment

sF'%Iléjt[%ntso build in flexibility and an ability to respond to changing

ituations;

Overemphasis on speed of dellverg of material aid rather than on the

process of determining actual needs and priorities;
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8. Failure to determine appropriate mechanisms for delivering aid at the
%pproprlate periods; o o _
9 %nure to establish methods for terminating or diverting inappropriate
ald, : .

10. Failure to plan adequate protection of critical facilities;

1 PIaqqg responsibility for preparedness planning in the wrong
ministry, L

12. Overemphasis on relief activities (as opposed to search and rescue,
protection of critical facilities, etc.)

While implementing preparedness plans, agencies often fail to involve
local people fully and to take coping mechanisms into account in the
preparedness planning and training.

Issues In Preparedness

1 Stockpiling. Critics Pomt to the fact that distribution of relief SUPP“ES
rests more on human than technological factors, and that the ability to
move materials rapidly from Eurpfpe or North America to the developing
countries is of little consequence if they cannot be distributed rapldly once
they arrive. Another issue is the dppropriateness of the aid fhat is
stockpiled. While there is no doubt that some e_gmﬁme_nt, tools, and
reSOUrCes are he_IPfuI in disasters, much of the aid that is traditionally
stockpiled is of little real value to the disaster victims (despite the fact that
theg may stand in ling for hours to receive if). o
ther critics point out that for stockpiling to be effective, it must be
carried out in or very close to the area where it will be used.
Arguments often focus on tents and other emergency shelter items. As an
alternative to tents, some relief strategists have propoSed that stockpiles of
building materials, espemallx roofing sheets, be placed near threatened
communities. Others argue that if the _a(iency has the gapablllt)( to stockpile
materials in this manner, it makes litfle sénse to withhold them until a
disaster strikes, especially when they could be useful in improving the safety
of the existing bm_ldmg}s. They argue that money is better spent on
vulnerability reduction than stockpiling. _ _
The answer to the stockpllmgl_questlon probably lies somewhere in
between the_arguments. Stockpiling can he effective, especially if it is
carried out in the country, and there are certainly some materials and
resources required in every disaster that a poor country cannot justi
buqu_%. Medical supplies, especially, are costly and often have a short shelf
lifé. Thus it probably makes' sense for these t0 he stockpiled and provided
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by the international relief system. Donors should be careful, however, to
ensure that the aid provided is appropriate and that the ability to stockpile
does not result in the stockp|l|n% of inappropriate aid, or the transfer of
these. materials at inappropriate fimes, or in such a way as to clog up the
pipeline needed for more critical items. o

2. Community Shelters. A prei)aredness issue that often arises is the
question of providing large shelters for persons living in areas threatened
by cyclonic storms. Much of the traditional preparedness literature advises
officials to designate churches, schools, or other large buildings as shelters.
Proponents often ?o_lnt to similar Rracnces in the United, States. While this
practice has been fairly successful here, there are two Serious drawbacks to
using this approach in developing countries, In the United States, the
buildings designated as shelters were especially designed or reinforced to
withstand hurricane-force winds. The designation of similar large-scale
buildings m,develoFlng countries is practical only if they meet the same
design criteria and standards—which few do._In fact, many are less stable in
h|ﬁh winds than the _surroun_dmgI houses. The record of these buildings
when used as shelters is alarmm%. n Andhra Pradesh, following the crclone
in 1977, three buildings (churches and schools) failed, with a total loss of
over 400 lives. In Dominica, some experts attribute the relatively low loss of
life in Hurricane David (1979?1 to the fact that there was no Warning and
%eople were not able to get to the churches designated as hurricane shelters.

f the six main churchés, four were totally deStroyed. _

The second question is that of designating any building in a low-lying or
flood-prone area as a shelter. Hurricanes can prapel storm surges dozens of
kilometers inland with awesome force that no building is safe against. Even
ifthe building does survive the pounding of the wave action, the water may
rise as high as 10 meters, entirely covering one- and two-story buildings.
Every building used as a community shelter in the coastal area of
Andra Pradesh during the 1977_c%clone Was submer?ed by the surge. In
fourteen of the buildings to which people had fled for protection, there
wer% N survn_/fo[)s._ld_ jally designed or reinforced as shelt

Thus even if buildings are specially designed or reinforced as shelters,
therewouldq still Beaa%n?e_r. p. y .g _

There are other practical issues involved in the question of coastal storm
shelters. In rural areas, it would be difficult and cost-prohibitive to build
and maintain_a single structure large enou?h to house all the peaple in a
particular region, and it is unlikely that shelters could be distributed widely
enough to be close to all threatened families. Furthermore, the success of
shelters would still be dependent upon adequate warning and evacuation
systems. Unless an adequate early warning system was developed, peaple in
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rivering environments or on islands would be unable to get to the shelters
in the first place, _ _

What then is the alternative? Most experts concur that the best measure is
adequate wamning and evacuation of the threatened area. They argue that in
areas along the coast, especially those where storm surges' could occur,
people should not be encouraged to remain. Since the technologP/ IS now
available to track cyclonic storms, more emphasis should be placed on
public information and awareness of the need to evacuate. This should be
accompanied by construction of evacuation routes and hurricane-resistant
reception centers for evacuees. o

3. Centralization versus Decentralization. One of the management issues in
disaster preparedness is the question of how much centralization of
authority is required for the effective administration of preparedness and
emergenicy response activities, When emergency preparedness was a new
topic, little was known about a society’s response o a disaster, and it was
assumed that people confronted by disaster would panic and behave in
unusual ways. It was believed thaf a strong central office with ultimate
authority and power would be the most effective way of controlling the
situation and keeping the social fabric together. Krlmgold has written, “An
emergency is often used to justify changes in the ordinary procedure for
making decisions. It provides an excuse which allows national authorities to
decide"local questions or in turn an excuse for international authorities to
decide national questions. In the name of emergency, property can be
confiscated, people can be forced to leave their homes and démocratic
processes can be circumvented” (1974). _ .

The other dangier is that in order for a hlghlg_ centralized bureaucratic
system to work, it must have a pyramidal and Rierarchical administrative
framework. In such systems, there is a loss of information at each level of
the organization eachtime a communication is sent, and the final message
received may be different from the original transmitted. Furthermore, such
a system is dependent on the functlonm% of the central office. If that is
gamaged or communications are severed, the whole system will break

own,

Our increased understanding of disaster response by societies indicates
an alternative approach to management and a_rgues the case for de-
centralization. Ifdisaster assistance Is to be compatible and “in phase” with
actions that are occurring within the community (which as we have seen are
usuall qune logical and rational), preparedness activities and decisions
should also be community-based. It would be difficult for a national or
even regional disaster plan’to take into account all the local variations found
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at the community level, Decentralization is important because it allows for

local variations ‘in culture, community, and need. Thus “the shortest

possible distance between the people who make decisions and the people
ho are (?ufé%t to the result of those decisions should be maintained”
rimgol ).

This Is not to say that there is no need for a central coordmatm% body for
preparedness activities, which should be endowed with a degree of
authority, for such an organization can assure that there is minimal overlap
in provision of services and that all assistance is provided on an equitable
basis (ifgiven the proper working tools, such as uniform assistance policies).
The role of the central office is to coordinate resources outside the
community and help meet the needs identified by the local plan,

4. Use ofthe Military and Civil Defense. - In many countries, responsibility for
civil disaster preparedness is placed in the hands of agencies that are either
a formal part of the defense ministry or rel heaw_lr on military orgamza—
tions. This reflects common practices in the United States and Europe
during the 1950s and 60s. During the Cold War, many of the industrialized
nations built extensive civil defense networks to respond to civilian needs in
the event of a nuclear attack. Responsibility for coordinating activities was
normally placed in the hands of military or paramilitary organizations.

As tensions lessened in the 1960s, "It was decided to expand these
organizations to include a response to civil disasters and to mte[qrate the
resources, which include warning devices, shelters, food supplies, and
search and rescue equipment, into municipal and state preparedness
activities. (In the United States, the change from a strictly military to an
expanded civil portfolio is reflected in the progressive name changes from
Civil Defense to Civil Defense Preparedness Agency, now integrated in the

Federal Emergency Management Agency.) The réasons were not always
humanitarian.” Some defense planners saw natural disasters as a working
laboratory for nuclear war preparations. o

There are a number ofa vanta?es to using the military in a civil disaster.

Usually, the m|I|tarY has an excellent and highly mobile communications
system. Units of soldiers can oRerate self-sufficiently for several days at a
time, and they have access to venicles and heavy equipment useful in many
disaster roles. Furthermore, the military is trained to act in an orderly and
disciplined manner, which can have major psychological advantages in a
chaotic situation.

On the other hand, there are a number of loroblems associated with the *
military. First, military units are not suited to long-term disaster roles. Very
few commanders are willing o allow their troops or key personnel to devot
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A tent city goes unoccupied because people were reluctant to leave their homes and
belongings for tents in a stark, unimaginative camp. (Photo UNDRO)

extensive time to non-defense-related activities. Thus organizations that are
dependent upon the military in key sectors must by necessity limit their
involvement to the emergenCy period. N _

A second problem is that any organization or activity tends to mold its
method of operation around the key participants. If the' military assumes a
major_role in disaster response, activities will be molded “to military
capabilities. A subtle example of this is the emphasis on the use of tents &
emergency shelter. Because military or?amzatmns already have the units
and can quickly erect them, few alternafives are sought.

Another example is the way in which tent camgs for evacuees are set up.
Military engineers will naturally use their own base planning procedures
and lay the camps out along military lines. T_hesw)lans are despned_tp be
orderly, compact, and to achieve a high density. While suitable for military
needs, the plans neglect the basic requiremients of adeg_uate space. for
families, and the needs of special groups among the disaster victims.
Furthermore, a high density may encourage the _Sﬁ_read of disease and the
development of undesirable social conditions within a camp, all of which
can have a negative long-term effect on the inhabitants. N
~ The third Iproblem Is precisely that which makes the military so efficient
in the first place, that is, its highly centralized control system. The military
hierarchy is designed to facilitate control and to centralize authority. But in
a disastér, people need to get together and develop collective responses. A
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m|I|targ/ hierarchy of decision making can discourage and inhibit this
Process. . . :
Another common problem is that many civil defense agencies are
dominated by senior military officers. This may result in the agency being
subtly reformed into an operational arm of the military or becoming a
shadow command designed to “take over” in a disaster. _

In many countries the m|||tar¥ represents the power of a repressive
government, and local people, far from welcoming the arrival of the
military after a disaster, are often fearful of any increased ?resence of the
armed forces. Unfortunately, many preparedness experts from the inter-
national reliefagencies routinely encoura[qe developing countries to pattern
their preparedness plans and”organizafions after Western civil defense
models and thus inadvertently encourage a higher degree of military
presence than is really desirable. —— ~ N B

The best answer to these dilemmas is o integrate the military’s capacities
under civilian control. The resources that are needed in a disaster and that
the military can easily provide should be identified, including com-
munications, medical Services, and transport. Plans should be made to
Place small units under the temporary authority of civil officials for specific
asks. It will then be easier for nonmilitary authorities to manage these
resources, and local leaders will not feel overwhelmed or threatened by the
presence of soldiers in their community. o N

An effective, and nonthreatening, way of integrating military and civil
functions is to assign only officers with a technical background to civil
defense agencies, and at the local level, to place command of military units
under thé authority of senior noncommissioned officers.

B, Technical Assistance. Much of the increased interest in disaster pre-
paredness in the developing countries has been stimulated by the assistance
agencies of the industrialized countries and some of theé international
consortia of nongovernment a%?nmes._ The two most influential organiza-
tions currendz/ involved are the AID office of U.S. Foreign Disaster Assistance
(OFDA) and the Leaque of Red Cross Societies. OFDA has taken strong| and
valuable steps in aiding the development of national disaster plans.
Begmn_mgi in the early 1970s, OFDA <t)hen titled “Foreign Disaster Relief
Coordinator”) began a series of annual seminars for representatives from
relief and development organizations in Third World countries. Parti-
cipants heard lectures from noted disaster specialists and visited state and
national civil defense a%enmes in the US. _

In the latter part of the decade, OFDA changed its apRroach and began
holding seminars that were more closely atttned to the needs in each
region.” Participants were encouraged to ‘outline and describe their own
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needs, which OFDA and other organizations could later help them try to
meet. The most successful of these seminars was held in 1979 on . Lucia
antd _{_esulted in a variety of regional Caribbean disaster preparedness
activities.

The work of the League has been influential too, not only in establishing
preparedness activities as a function of local Red Cross societies, but also aS
an example to other nongovernmental agencies as to what can be
accomplished through preparedness. The !_eaque has also promoted
national pre-disaster planning by asking national societies to encourage
their governments to' develop national “disaster plans. “In this activity,
functioning as a humanitarian pressure group, the Red Cross has been
responsible for a significant part of the pre-disaster planning which has
taken place ... in the developing countries” (Krimgold 1974).

Other nongovernmental organizations are beginning to take note of
pre-disaster planning possibilities. This is especially true among inter-
national volag coordinating hodies. For example, the World Council of
Churches has recently undertaken preparedness activities and is en-
couraglng its member churches to do likewise. The World Vision con-
has also begun to take steps along these lines. Very Brommng attempts at
Preparedness at the local level are being made by CADEC (Christian Action
or Development in the Caribbean), under a special Disasters Emergency
Relief and Welfare. Committee supported by technical assistance from
Church World Service, OXFAM, and Catholic Relief Services, »

There are a number of recurring problems associated with providing
technical assistance in the development of _emergency{ reParedness plans.
First is the problem of selecting an appropriate model for the plan. Often a
standard model or models based on" systems used in industrialized
countries are suggested as a base for local derivatives. Relying heavily on
highly technical or capital-intensive equipment and resources, such plans
are usually inappropriate for deveIong countrigs. _ _
_Although in"any preparedness plan there will be recurring organiza-
tional, oi)_eratlonaL and staffing patterns, it is clear that each country or
organization requires a unique combination of these elements. Models
developed hy each country should present the best plan for meeting local
needs and Ccapabilities and reflect the material and human resources
available. “Constructing models based on the characteristics of the most
wealth% and technologically advanced nations must be avoided. The danger
of such models is that they lead less developed societies to overlook their
own indigenous resources in developing. incremental improvements. in
their disaSter preparations, thereby hecoming more dependent on outside
assistance” (Fritz 1971). _ .

A second set of problems involves emphasis, More often_ than not,
technical aid has concentrated only on relief, especially that provided by the
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international donor community. In fact, in certain cases preparedness
assistance has seemed to be focused more on facilitating aid by inter-
national donors than on the response capabilities of the disaster-affected
community. To be effective, technical assistance should concentrate on the
full range of preparedness needs and activities. _ _

The best means of overcoming many of these problems is by making a
subtle shift in emphasis. Instead of concentrating on the adoption of
specific models or plans, technical assistance should"be aimed at providing
a conceptual framework within which an or?anlzatlo_n can review the
options and develop its own approach and structure. While itis not passible
to design a preparedness model or disaster plan that can be adapted to all
situations and environments, it is possible to develop satisfactory measures
that will be adequate for most situations. Technical assistance, can su?po_rt
local efforts by providing access to resources and information that will
facilitate the preparedness and response activities. By bringing people
together to discuss, common issues, problems, and experiences, measures
sutc_h_ tals the AID Disaster Preparedness Seminars can benefit preparedness
activities.

6. Planning the Political Elements. One of the most frequently overlooked
aspects of pre-disaster pIanmngz is the political element, When a major
disaster occurs, the prime minister or president of the nation will naturally
want to demonstrate concern by taking personal steps to assist. In many
countries, a personal representative is designated to be in charge of relief or
reconstruction and reports directly to the chief of state. In some cases, this
has led to the formation of entirely new disaster response teams and the
circumvention of the networks established through disaster pre?aredness.
_In_nongovernmental agencies, the phenomenon also exists. I a disaster
is of an Immense magnitude, the head of the organization often feels
compelled to visit the Scene and “check on how things are going.” Many
field directors have seen their carefullzl developed programs squashed
before they got offthe ground by one of these “state visits,” where the chief
of the organization demanded quick action.or key changes based on his or
her assumption of what is necessary in a disaster. =~

It is quite logical, and indeed proper, that chief executives insist on some
degree of personal involvement. The problem, however, is that such
intervention by persons who are not a part of the pre-disaster pIannmg
progess can slow, complicate, or even erase painstaking preparedness an
mitigation efforts. _ _

Yet there are some measures one can take to prevent such intervention
from being too disruptive. For governments, a supervisory committee can
be established to oversee Ipreparedness and res_P_onse actions. The position
of presiding officer, as well as several other positions on the committee, can
be left vacant until a disaster strikes, at which point the chief of state can
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select a personal representative to head the organization or can even take
command personally. The other members of the committeg would be pro-
fessionals, or persons who have a co_n_tmum% interest in disaster planning
and coordination, and who are familiar with the plans that have already
been established. These people would constitute a majority of the
committee, and during nondisaster periods, it would have a temporary
presiding officer. _ _

For the international nongovernmental aﬁenues, there is no such easy
remedy. The best solution iS to try to instifl an awareness of the o_r?anl-
zation’s disaster plans and approaches so that a visiting executive will not
feel inclined to Interfere. This is esEe_maIIK important for groups whose
presiding officers are chosen from outside the organization, not from those
who have “come up from the ranks.”

The Role of Volags and Small Groups in Pre-disaster Planning

Too often, groups such as volags, churches, or small community organi-
zations are omitted from pre-disaster p!annln?_ activities. Many small
grouB_s_feeI that Prepar_edness or_mitigation activities are beyond their
capabilities, or feel that it is not their place to become involved. As we have
seen, however, small groups are among the most effective of the coping
mechanisms and play 2 keY role in disaster recovery. Thus they should be
encouraged to participate to the fullest extent possible.

There are many roles that small groups can fulfill and activities they can
undertake, especially in preparedness. At the most hasic level, small groulqs
can promote. public awareness of natural hazards and promote public
action to mitigate or prepare for a pending disaster. Second, agencies can
work together with ‘community groups to develop an organizational
framework for meeting people’s needs in a disaster and assign respon-
sibilities for certain tasks to approPrlate qroups. This step, the development
of an organizational framewaork for coping, is the most important action
that can e taken at the local level. _

‘Actions to reduce losses at the local level are called “community-based
disaster preparedness™ activities. Volags and small groups can be very
effective in helping to organize and” implement these measures. For
example, in some™ cyclone-prone rice-producing areas, two ways of
reducing crop losses could be introduced. If the weather cycle permits
crops could be IElanted several weeks earlier so that they could be harvested
before the peak of the hurricane season. The introduction of improved
storage for harvested rice, such as small-scale ferro-cement silos, would
reduce losses should a cyclone strike after the harvest,
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Social service agencies, especially churches and their affiliates, should
learn more about " their role in psychological recovery. One of the most
valuable roles played by these oOrganizations is helping families and
individuals overcome the emotional ‘stresses of a disaster. It is _surprlsmg
how f_ewgroups_are adequately trained or prepared to help individuals an
families deal with widespread traumatic events, such as mass casualties,
family reunification, and"the loss of possessions.
Organizations with access to resources for longer-term recovery should
develop policies to guide t.helr_recover% programs. It should be re-
membered that in a region-wide disaster, the social services available at the
local level will be minimal, and organizations should determing in advance
what affected groups to serve and the best means for maximizing the
resources available. The possible gaps in the delivery of social services can
be readily identified or estimated, and steps should be taken to plan
appropridte action to plug these gaps. _
fofﬁ) WSSI.mp|Ierd pre-disaster planning process for small groups is as
Step L Identify the key sectors and areas likely to be affected in each
community. _ _ _

Step 2= Determine what types of assistance people will need and estimate
the types and levels” of assistance they could reasonably expect to
receive from within the community and from outside resources. From
this list, identify the gaps that will'exist. -

Step 3; Determine what services the or%amzatlon can provide, giving
prlorlt%/ to the gaps identified in step 2

Step 4: Determine how each one ofthe gaps can be met and develop a plan
for providing these services when needed. o

Step 5 Review the plan and determine if the organization needs any
additional services or assistance to implement the plan, and ifso, make
arrangements to obtain these services when appropriate.

It should be remembered that any preparedness activity, no matter how
small, can have significant results. Recently in Bolivia, a small group of
farmers established'a new settlement in the Amazonian jungle. The farmers
knew the best land was along the edge ofa river, but also knew that it would
flood periodically. Of immediate concern was the realization that in the
floods poisonous snakes from the jungle would seek refuge in farm houses.
Because medical help was hours away, the community decided that certain
measures, would be necessarY to safequard people.”A church-sponsored
organization was asked to help establish a nearby clinic_on hlg_h ground,
and to install a battery-operated refrigerator to store antisnakeDite serum.
This precaution paid off several years later when a flood did strike and a
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fourteen-%ear-old girl was bitten. She was subsequently saved by the serum
that had Deen stored.

The Role of Insurance

Insurance is a mitigation measure often overlooked in disaster studies. In
the industrialized “Societies, insurance is a major factor in individual
corporate, and community recovery. Furthermore, insurance is often used
as an incentive to mitigation. For example, insurance companies can agree
to lower the annual cost of the insurance if a family or company in a
disaster-prone area takes certain measures. to strengthen its buildings or to
protect the property. Insurance companies have been quite creative in
developing m|t|giat|on incentives for businesses and industrial facilities, not
only in the United States and Europe, but also in the Third World. For
families, however, insurance companies have not risen to the challenge of
developing programs for those of moderate and low income.

To understand the importance of insurance, it is necessary to understand
the role it plays in a disaster. For families, insurance can eliminate or reduce
the possibility of complete financial ruin. For families and small businesses,
it can provide access to fundm? not otherwise available. It is doubtful, for
example, that poor people would be able o borrow substantial sums after a
disaster in order to rebuild. Insurance is a cheap way to make sure that they
have access to these funds. _ o

Other factors such as the impact of insurance following a disaster should
not be overlooked. First, insurance proceeds are a means of injecting
unfettered capital into a post-disaster situation. All other funding sources
after disasters have certain constraints. Loans may be provided to disaster
victims, but they will normally be given only for a specific purpose, for
example, reconstruction of housing or rehabilitation of businesses. In
many cases, the borrower will never actually see the money, or will have
little” say over how it can be spent. Insurance, on the other hand, paTys
money ‘directly to policy holders, who can use the money as they see fit
More often than not, the individual will reinvest the money to replace the
loss, but the choice Is left up to the individual. _

Second is the effect that a rapid payoff can have on a community. It
normally takes two to Six weeks for insurance companies to assess damages
and pay out their claims. Some researchers have noted that quick and
Substaritial settlements can have a major |mBact on lessening the emergency

eriod and be |nn|n? atransition into rehabilitation and reconstruction. In
ominica in 1979, the begmmq_%_ot reconstruction was marked by the
settlement of insurance claims. This injection of capital, even on a Small
scale, has not only a psychological benefit, but can also stimulate rehiring



Mitigation and Preparedness 235

and the restart of markets. As a rule, the larger the payoffs or the greater the
Bercentage of people covered by insurance, the more quickly recovery will

e1q|n_ and the shorter the recovery period. T
~ Third is the role that insurance plays in reducing,the burden on financial
institutions in the afflicted community. If businesses and industries,
especially, are not insured, the money for their reconstruction will have to
be provided by the financial houses within the communltk/, or from nearbr
regions. This”reduces the capital available. for reconstruction of small
businesses and for use by families and individuals,

_Thus insurance can have a majfor impact on mitigating the effects of a
disaster, Unfortunatelh/, there are Tew creative programs or companies that
are willing to extend these benefits directly to the poor. There are, however,
some indirect means of providing these benefits. For example, the
institutions to which poor people_belong may be insurable when the
individuals and families are not. This is especially true_in the case of
cooperatives. Dominica again provides a good example. The Dominican
economy is based on two crops. Approximately 60 percent of the farmers
produce either hananas or coconuts. Most of the farmers work small plots
of land, averaging less than twenty acres. All the farmers belon? toa
producers’ cooperative and sell their produce throuBh the cooperafive to
oqea thorized hu ergln he case of bananas, to WINDBAN, the Windward
|slanas Banana Company

Because most of the farms are m_argjn_al, It would be impossible for the
farmers to obtain insurance on an individual basis. WINDBAN, however,
as a corporation and major exporter, can buy insurance and did o prior to
the hurricane. After the disaster, WINDBAN received a settlement of
several million dollars. WINDBAN, in turn, divided this amo_n% the farmers
based on a fixed amount E)er acre. Farmers received onI}/ slightly less than
the amount that they would have received from sales of their crops _durmg
that year. With this Influx of capital, farmers were able to clear their lan
and purchase the new plants and seedlings needed to reestablish their
groves. This had other positive benefits.” The people purchased their
kewlace,ment supplies throu%h the normal markets, and thus were able to
elp stimulate recovery in that sector. o

Volags and other development groups can play a significant role by
working with their counterparts, especially cooperatives and other com-
munity-based institutions, to develop innovative insurance schemes to
extend the benefits of surance to the poor.
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Program Planning and Management

The delivery of relief and reconstruction aid can be improved substantiall
by detailed program Planmng and through sound program management,

rogzram planning is the more important, for if all aspects of the Program
are thoroughly considered, if objectives are clearlg defined, and tasks are
properly sequenced, many of the management problems that often develop
can be avoided. Program’planning is not complicated and does not take a
lot of time. The following Is a description of some of the key considerations
and steps in post-disaster program planning and management.

DETERMINING HOW AND WHERE TO INTERVENE

The first stef) in intervention is deciding how and where the agency can be
most helpful, As already mentioned, one of the earliest activities following a
disaster Is disaster assessment. It was also mentioned that there are two
tpres of assessments, namely, damage assessment and needs assessment.
For most reliefand reconstruction programs, needs assessment is the more
important. Needs can best be determined by visiting representative areas
and talking to selected groups in the affected communities. Emergency
needs are usually obvious; long-term needs may be more difficult o
ascertain. Furthermore, needs change from day to day. What is important is
|dent|fy|n% the needs at the times they must be met; B
Oncg the basic needs have been identified, they should be quantified.
Agencies should be careful not to become too_ involved in surveying, but
should attempt to estimate ercentaPes of families requmng% different types
of assistance, “A count needs to be taken of the reserves of food, medicine,
clothing and building materials existing within the community, and of the
capacity of the victims to help themselves and each other. Rarely will

236
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everyone in the area be stricken, and of those who are, not all will take
advantage of the relief offered” (Taylor 197%), _

The next step is to determine what gaps exist in the overall delivery of
assistance, Agencies should remember that other relief organizations will
also provide aid, and their plans should be taken into account before the
agency decides which activities it will undertake in any particular area.

INITIAL STEPS IN PROGRAM PLANNING

Once an age_ncr has decided on a certain course of action, the next steP_ 5 10
define precisely what the program hopes to attain and to establish a
framework for ‘quiding the decisions that will be required in subsequent
activities. To do this, an agencY first sets its policies, establishes goals and
objectives, and finally selécts the strategies and approaches by Which to
atfain the objectives. The process sounds S|mRIe and, in fact, it'is. Yet it is
surprising how many agencies fail to use these ?ractlces and flounder
because no one is sure precisely what the goals of the program are.

Setting Policies

Policies are used to shape the response. They provide a framework, or
standard, by which choices are measured. Setting policies is one of the
easiest ofall the pro?ram planning steps, but unfortunately is the one that is
the most often neglected. Ideally, an agency that frequéntly responds to
disasters sets its policies as parf of its prePare_dness activities, and thus,
when a disaster breaks, those involved In the initial program have some
guidance in structuring their decision making. _

The following policies, which were derived by the CRS staff in the
Dominican Republic to quide its housing reconstruction program following

urricanes Frecl)enck and David in 1979, demonstrate how simple a policy
ramework can De;

To support and expand local actions or groups;

To conduct all activities in such a way as to meet development ?oals;

To maximize all expenditures through recapture of funds, extension of
buying power, multiple objective planning;

To give Prlont t0 people who are not ellg|ble for any other form of
assistance (or to those one step up);

To rely on appropriate technology; _

To spend majority of funds within the project areas;

To give priority t0 [a particular] area or sector,
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_Every time an organization then needs to make important choices, it can
{hrgtcrﬁgljg\e/vs th I{TJ, against the policies it has set to determine whether or not

Objectives

|dentifying the objectives of the program is the next step in pIa_nnmg.
Again, the setting of objectives does not need to be overly complicated.
Each objective can be put in a narrative form and should describe what the
agency Nopes to obtain by each action or set of actions in each prO%ram or
sector Of_aC'[IVIl)B Once again, an_example of objectives from the CRS
program in the Dominican” Republic:

To upgrade the standard of housmgz_wnhln the project area;

To provide increased job opport_unl les;

To Improve or dlversﬂiy local skills; o

To provide alternate income to people whose economic livelihood has
been hurt by the storm;

To restore or develop new equitable marketing systems within the project,

During the discussion of objectives, staff should also discuss how
programs in different sectors canbe tied to?ether to attain broader results,
An agency should strive for balance and look at more than one way of
attaining & particular onjective.

Goal Setting

Goal setting is the quantification of objectives. The ﬁurpose Is to determine
how much assistance is going to be provided and how many beneficiaries
will be rempleﬂt?. fm is at this point that the quantification of the disaster
assessment s helpful.)

Some examples of goals from the CRS program:

To reach 25 percent of the low-income peoBIe within the project area;
To provide 1000 loans, 5000 subsidies, 1000 grants in the RijeC'[ area;

To |r]5%e€esrecgw% margin of safety in the housing affected by this program by

Goal setting in itself is not a difficult process, but establishi_nq realistic
goals requires much forethought and discussion. It is at this point that the
a

ency must balance its desire to help against the realistic assessment of its
ogvn éépagﬁltles. P



Program Planning and Management 239

The Determination of Strategies and Approaches

The determination of strategies and approaches is the final step in
conceptualizing a relief or reconstruction program. N

To differentiate between the two terms, a strategyrls the plan for attaining
the %oal, while an a_pProach Is the method used. The following example
should clarify the differences further. In order to provide replacement
housing aftera disaster, the strategies open to an agency are;

1 To provide indirect assistance by stimulating the housing industry;
2. To provide direct assistance by glvm(ll loans"and grants;
3. To provide direct assistance by establishing a housing program.

Assuming that the strategy chosen b}/ the agency is to establish a housing
program, some approaches” that might be available include:

1 To provide the needed construction materials and tools;

2. To provide materials and technical assistance in an aided self-help
construction program; _

3. To establish a construction team and build frames and roofs of houses,
Rut leave the remainder of the construction and finishing details to the
omeowner; _ _

4. To establish a construction team and rebuild complete replacement
houses for a designated number of people in the project area.

The selection of one strategy or approach should not preclude. the
adoption of others if the resources of the agencY allow. It'is especially
important that approaches be halanced and complementary.

SETTING UP THE PROGRAM

Once an organization has. conceptualized its program, the process. of
putting it int0 operation begms. This entails allocating resources, developing
program management, and monitoring the projects.

Resource Allocation

The allocation of resources, especially money, is one of the most difficult
choices that an agency will face, It Is Important to balance the program and
to try to develop ar appropriate mix of responges. It is impossible to
describe all the choices that exist for programs in each of the different
sectors, hut there are some concepts that are helpful to know for programs
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in general. The first set describes ways in which funds can be stretched; thus
thef are known as funding concepts. _

Linking to oth_er_Frograms. This is the stIest and most effective way to
expand the capabilities of an organization. The methods usually considered
are cost sharing, pooling of resources, or contributing matching funds.

2. Recoverable funding. ~In recoverable funding, all or a portion of the
funds distributed are eturned to the program (usually for remvestmen(?.
The most_common examples are revolving loans and sales or subsidy
schemes. Recoverable funding increases the number of people who can be
served and extends the “service” of the cash originally committed,

3. Maximization of buym%power. This refers to the practice of selectively
spending money so that the financial loower of either the programs or the
beneficiaries is extended. For example, if loans are determined to be a
v_|abIe_oFt_|on, an agency can use its money to guarantee loans from normal
financial institutions to"clients who normally would not be eligible, instead
of using its own resources to make the loans. In this manner an amount of,
for example, $100,000 could be used to guarantee up to $1,000,000 or
more in loans, thus increasing ten-fold the buying power of the maney the
agency has on hand. At the Individual level, an"example of maxmzmg
expenditures is the use of coupons or redeemable certificates %s_uch as foo
stamps) to increase the buying power of the people. In this way, the
res?urces of the agency can be “piggybacked” with the resources of the
victims,

4. Multiple objectiveplanning. Here expenditures are targeted so that more
than one objective is reached with' each disbursement. At its most
sophisticated, it is the ﬁlacement o_fmoneY in the community in such away
that most will stay in the community or at least pass throulgh several hands
before leaving. A sample scenario; a work project is established to repair a
road damaged by the disaster, people are paid in cash and coupons
receemable in local markets only, the workers spend the money and help
stimulate recovery of the market, which in turn buys goods from the
farmers affected Bythe disaster. The objectives reached: a road is repaired,
capital is provided to the victims, the victims’ buying power is extended, the
market is stimulated, an economic unit (the marketg 15 assisted, and flnaIIY,
the farmers (victims themselves) are assisted. The number of contacts
handling the money: three. _ o

The second set” of concepts describes some guiding principles for
balancmg a program, _

1 Concentration of resources, In order to have the maximum effect on a
community, a pr(%gnram_should concentrate its resources in a_ Specific
geographiC area. The size should be such that funding activities are
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complementary and expenditures in one sector can have an effect on other
sectors in the Same community. I an a?ency Is funding a housing Program
in one community and an agricultural recovery program in another, the
result will be less éffective than if they were in the same community and the
overall cost will be higher. o _
2. Balance betweenfamily and community assistance. Most international relief
agencies, especially the volagzs, tend torespond to disasters with programs
to assist families. _ommum_rassmtanc_e IS left to the government and its
donors. In certain situations it is impossible for intervenors to coordinate so
that both families and communities receive assistance concurrently and a
de(,[]ree of balance is attained. Yet, because full recovery is not complete
until all sectors are restored to normalcy, it may be necessary for volags also
to provide assistance to community projects, especially Tollowing Iarlge
disasters where the agency is opera_m? in remote rural areas. As a rule,
one-furth to one-third of the project funds should be used for labor-
intensive community prwcts In these situations. N
3. Loan togrants ratio. When direct assistance is provided to familigs, the
financial capabilities of the average family to' be served should be
considered before deciding on the financial a{)proach. The proper balance
for loans and grants is approximately 80-20. It should be remembered that
grants or donations are_nonrecoverable and an assistance program will
soon be out of business if this course is pursued. For Integrated _e_coverg
Programs (see chapter 9), a suggested halance is 40 percent subsidies, 3
Brearﬁtesm loans, 20 percent community assistance projects, and 10 percent

Program Management

The next step in setting up a progr_am_ Is to establish the management
apparatus. Activities include establishing a table of organization (or
organigram, as it is often called) deyeIong a budget, and hiring the staff
and consultants. The more professional agencies have organized project
%ﬂg\e}&ement systems that provide a sequenced quide for the staff to

Whatever method an organization chooses for managing its program,
several aspects of each activity should be considered.

establishing a table of organization

As pointed out earlier, tables oftorganization can have a subtle effect on the
way in which programs are executed. In theory, a table of organization is
the instrument for organizing the staff and for establishing lines of
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authority, a hlerarchy_of_resi)onﬂbll|ty, and lines of communication. Settlngz
up an orgamg_ram isin itselfan art, and care must be taken to ensure tha
decision _making is not inadvertently restricted and that the flow of
information is not inhibited. o

1 Form shouldfollow function. . The structure of an organization should be
built around the activities that it is going to conduct. To do this, the planner
classifies all the activities that are related by either function or by the skills
or compatibility of skills necessary to carry out a set of tasks. Administrative
tasks, for example, should be assigned to administrative staff. Operational
tasks should be assigned to operational units or personnel with operational
skills, tools, or other caPabllmes. N o

2. The oganlgram should encoura?e participatory management. While decision
making and clear lines of authority are required, there must be appropriate
mechanisms that give_people access to decision makers and encourage
participation at the héghest levels. This can often be accomplished
establishing citizens’ advisory councils or boards at the ulpper levels of the
program and project area committees at the lower levels. By developing
mechanisms for participation by the victims, an agency facilifates the flow
of information from the communltr to the program.

3. Retain a reasonable span of control. A common weakness of many tables
of organization is that key people are asmg_ned too many responsibilities. In
management, this is_known as “excee mg the span-of-control limits.”
Span-of-control describes the number of subordinates or activities that any
one person can control or supervise effectively. Individuals have a limit &
to how many different activities they can juggle at anr ong fime. The
maximum is'seven. For most people,”the span-of-control limit is between
three and five. Thus, when setting up an organigram, care should be taken
that the number of subordinates or activities that an individual is required
to supervise does not exceed this limit _

4. Establish shortouts, In estabhshmgi an organigram, the planner should
ensure that there are channels that allow those at the lower echelons of
program to have access to those at the upge_r echelons and persons in
authority. In mdust_rr this is handled by establishing workers’ committees,
unions, or trade quilds, The larger a program, the more important it is for
the people who are dom? the work fo have a voice in the program and a
rei)_resentatwe or advocate at the highest levels. Because of the nature of
relief programs, the hlgfher turnover of staff, and the mix of expatriates and
local people, staff problems are greater than in most other orgamzaﬂons. If
mechanisms are Rlaced into the organigram that can provide an “escape
Yﬁlvie” to relieve the pressures, a program will run much more smoothly in

e long run.
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Staffing of a relief program also requires careful consideration. In the initial
aftermath of a disaster, there is an abundance of volunteers for emergency
programs. The majority of these are victims and they can be hastily
orgamzed to carry_ out the relief activities. (The mare sophisticated
acllvities, such as epidemiological surveillance, initial damage assessment
and restoration of lifelines are normally carried out b pre-de3|gnated
agencies or officials according to a disaster response pIan% _

In the later phases of a disaster, a different type of staff is normall
needed to carry out recover) and reconstruction programs. Additional skills
will be required in administration, as well as certain technical fields, and a
greater _degree of sophistication in overall prog_ram planning and ma_magz_e-
ment will be necessary. The bulk of the actual Tieldwork, of course, will still
be carried out by the victims themselves and persons recruited from the
project area or the surrounding area.

At the end of the emergency, a change in staffing will be necessary. Most
emergency activities can e carried out by volunteers, whereas in onger-
term reconsti uction and recovery activities, workers will require payment.
The failure to prepare for this transition can delay a relief program when
Perso_n_s in_key FO_SIIIOHS quit to return to their normal work. Unless this
ransition is anticipated, time and money can be lost while waiting for
replacements. Manfy a%ﬁnues are disappointed that people do not seem to
want to volunteer for the longer-term' activities, but people should not be
exPected to work without pay. Agencies that are committed to usmgg
volunteers or schemes that pay in kind, such as food-for-work, often find I
difficult to operate beyond the transition period.

Another staffing question is what to do with ex&atnate volunteers. Under
most circumstances, the majority of the reliefwork should be carried out b
local personnel. In certain positions, trained Pr_ofessmnals may be needed,
and often they cannot be found within the stricken community. Thus the
hiring of exi)atrlates may be required; however, organizations should
attempt to rely as much s possible on local personnel.

Here are several suggestions on staffing for intervenors:1

1 g/% iﬂ%\ehire an expatriate when a local person with the same skills is
2. A propef balance between local and expatriate staff should be achieved.
Ir_a%(asl personnel must be included at all levels, not just the lower

3. Only expatriates with technical skills should be placed in positions as
advisors, Expatriates in advisory positions should be assigned local



244 Disasters and Development

counterparts and see their tasks in terms of training, demonstrating, and
organizing. _ _ _

4. Equitable and e(iual salaries should be paid to both expatriates and local
personnel (Intertect 1974).

A final question that arises in relation to staffing is the use of technical
personnel and consultants. In recent years there has been an increase in the
use of consultants at all levels of the relief system. Until ten years ago, most
consultants advised governments and international organizations, Since the
1970, local ?overnments and voluntary agencies have increased their use
of consultants, especially for specific”technical services, The choice of
whether or not to Use a consultant is always difficult, and experience and
results are varied, For the most part, the performance of consultants has
depended on their previous experience, and at present, there are very few
consultants who have had extensive field experience in the actual prepara-
tion and execution of post-disaster programs. Without this base of
experience, it is difficult for them to be effective, The use of academics and
technicians from non-disaster-oriented firms, for example, has generally
met with poor results.

The problem s that there are few consultants who can be chosen at
random and assigned to a disaster. Thus agencies should assess what t¥pe of
SEIViCes maz be Tequired and develop linkages with consultants before a
disaster strikes. Consultants should receive orientation and training about
disasters and the modus operandi of the organization. If this is done, both the
program and the consultant will be more effective.

Money is the oil that keeps the relief machine running smoothly; thus
simple, accurate systems that facilitate bud%etm? and “cost confrol are
important considerations, Budgeting for post-tisaster programs is usuaIIP( a
trial and error ﬁrocess. Because of the nature of the appeals system, refief
agencies rarely know precisely how much mongy they have to dperate with,
and this, coupled with the uncertainties until” the “disaster assessment is
completed, makes it difficult to allocate financial resources.

The popular image is that budPets_ are overestimated in the early stages
when financial resources are plentiful, or that an agency ex‘oands its
activities beyond the resources available. In practice, this is Usually not the
case. Most disasters attract an outpouring of aid, and if the major donor
nations become involved, substantial resources will be available. Trying to
allocate resources wisely or to establish programs that match the capabil-

ities of an organization are more often the problem than not having enough
[BSOUICES.
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Anticipating later funding difficulties, many agencies tend to develop
their budgets early in a program. In agencies where rigid financial policies
exmt,aqumkl prepared budget may inadvertently become an instrument
that controls the program, rather than vice versa, _

The most realistic wa%/ t0 overcome _bud,ﬂetmg problems is for an agency
to establish a policy on how and when itwill commit its funds in each phase
of the disaster. For example, some agencies place a 3|Pn_|f|cant portion (up
to 75 Percent)_ of all funds received from initial appeals into a con_tm%ency
fund for use in longer-term programs during reconstruction. This allows
the field staff to develop more realistic budgets in the later stages of
ecovery. _ _ _

Whatever approach Is used, a budget must be flexible and especially
allow for inflation. If it is formulated durln? the initial stages ofa disaster, a
large portion of the total budget should be Teft in uncommitted contingency
reserve o that the field staff can adapt to the changing situation and
respond to unmet needs. _

Many agencies experience difficulty with monetary control and have
troubleaccounting for funds. Usually this is because they do not use
accounting systems that are adalpted to a disaster situation. Good field
accounting réquires a simple fie d-accountm? system that is easy t0 usg,
easy to carry, and places the emphasis of trust on the user; and training in
how to use the system before disaster strikes. Field representatives,
especially in- the emerPencyl must have an. accountlng? system  that
recognizes the need for flexibility as well as simplicity. Several agencies have
recently begun to use simplified field-account books that have built-in
|mpr?ss|og pads, so that duplicate or triplicate records can be prepared and
maintained.

PROJECT MANAGEMENT SYSTEMS

For agencies that are involved in large-scale or complex projects, a method
for managmq, sequencing, and momtormg activities and progress is
needed. Most programs consist of a number of separate activities or
operations that are related to each other in varying degrees. Some activities
cannot be started until certain other activities aré completed, while some
are not dwectlY dependent upon any others. A management tool that can be
used to show the sequence of and relationship between various operations
is the flowchart, Business and industry have long used methods such as bar
charts, CPM (Critical Path Method), and PERT (Project Evaluation and
Review Techniques) for planning” and managing projects, and these
techniques can be adaFted for disaster programs, _ _

A flowchart is a network diagram that graphlcally deﬁl_cts the prp‘lect
activities and puts them in a logical order. Flowchart$ highlight the crifical
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pathland activities that must be administered to help keep a project on
schedule. Program managers, using flowcharts, can monitor progress and
determine when it is necessary to speed up certain activities or operations to
complete the project on time. Usm? a flowchart, it is possible to understand
how the parts of a project should fit to?ether. A program coordinator and
staff can visualize how the different parts of the project relate to each other
and test the logic of proposed actions. Furthermore, the netwark diagram is
an excellent methog for showing workers the plan of the project and their
role in relation to that of others. _

There are many flowcharting techniques that can be adapted to disaster
usage, and several agencies “have developed their own approach or
technique. Flowcharts are used in two ways: (1) to illustrate a plan for
responding to a situation that has not yet developed, and (2) to plan a
péogram where the resources and events and objectives are known in
advance.

The greatest benefit of using a flowchart is that a plan must be formulated
for the entire project. This planning ﬁro_cess is itselfworthwhile. If properly
de\éelop?d,la |ovchart can become the instrument for project management
and control,

Monitoring and Evaluation

Throughout the course of a program, it is important to analyze actions and
events.” Two activities are required: monitoring and evaluation. Monitoring
is the Process of watching the program to ensure that it is operatin
smoothly. Incoming information is used to determine the performance o
the program by measuring, it against objectives. Items monitored are:
whether or not the program is proceeding according to schedule, cash flow,
overall performance of staff, and overall performance of the program.
Monitoring is used to identify hottlenecks and obstacles that cause Oelays
or that reguwe a reassessment. It is a continuous process and is the basis for
makm? agjustments while the program is in progress.

Evaluation, on the other hand, is a detailed review of the program upon
completion of an important milestone or at the end of a specified period.
Evaluations should be carried out both durln% and after the pro%rar,n. The
purpose of evaluation is much broader than that of monitoring. It
determines whether or not the program approach is valid and assesses the

L The critical path is that sequence of dependent operations from the beginning to the end of
a project that requires the greatest amount of time.
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impact of the program on the community. It also helps agienues to develop
base of information and to derive lessons learmned that will help agencies in
thelr future activities. .
~ Thorough evaluations of post-disaster programs are rare. Usually
intervenors prepare detailed post-gisaster reports listing the assistance
provided and prepare a cost analysis or audit of how the money or aid is
accounted for. True analysis is relatively rare, however. Few reports state
what the initial objectives of a program were and whether the program met
these objectives, *Performance data about programs are skefchy, and
thv}allg none of the reports examine the impact of activities on the victims
or the Community.

There are several reasons why agencies do not conduct evaluations. First
most agencies do not plan in advance for evaluation, or they may cancel
evaluation plans in an attempt to reduce overhead costs. Second, there is
usu_allg a high turnover of field staff, making it difficult to determine the
basis 0f decisions or actions. _ _
~ Some critics claim that for some aﬁenmes, evaluations may be threaten-
ing. No one likes to admit that they have made mistakes, and for a?enc_les
dependent uPon the_public’s perception of their efficiency, an evaluation
may be too hr_eatemn%. And, some agencies simply fail to see how any
assistance that is provided for humanitarian reasons can have an adverse
effect. A more pragmatic reason is that many agencies do not know what to
evaluate or how to go about it o _ _

Evaluations require three steps. The first is to determine what will be
evaluated. The second is to choose the criteria against which events or
decisions will e assessed. The third is to select the method that will be used
to obtain the information.

qn evaluation must be more than an audit. Among the things useful to
evaluate are;

1 Issues that arose during the course ofthe program.  The term isstes refers to
the broader questions that were encountered throughout the program. An
example of an issue that always seems to arise is whether or not aid should
be free, subsidized, or sold at full price. By identifying issues and
examining how the program responded to each, it is possible for agencies
to extract policy lessons that will"help them to frame future programs.

2 Polmg lessons. - Specifically, how workable were the policies that were in
effect and what was their impact on the program? Were they helpful in
ecision mal,gmg, restrictive to the program, or simply not appropriate to
the situation’

3. The structure ofthe program. How did the structure of the organization
(the organigram) affect decision making? What organizational models were
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used and how did these facilitate or inhibit information from reaching
those who should have had it? _

4, The allocation of resources, Did the program represent the best possible
use of the resources available? _ .

5. The sequence ofevents. \Were activities carried out in a coherent manner

and was this sequence the best that could have taken place? Could shortcuts
ha\ég been developed? If shortcuts were used, how did they work out in the
end?
_ 6. The impact oftheprogram. Evaluting the impact ofa program is the most
important aspect of program evaluation. Especially important to determine
are the effects of the program on the come mechanisms of the community.
What effect did the program have on local processes and the way in which
peort)I%,)mteract, and wnat future problems may have been résolved or
Created?

Once an aPencK has determined what it is going to assess, it must develop
the criteria for the assessment, Typlcallg, organizations tend to examine
programs in terms of their own needs and capabilities rather than the needs
or interests of the victims. Care should be taken to ensure that the criteria
reflect the viewpoint of the persons who are heing assisted.

The next step is to determine how the evaluation will be conducted.
There are three general methods for carrying out an evaluation. The first is
to hire someone from outside to conduct the study, the second is to carry
out a self-evaluation, and the third is a combination of the two known as an
aided self-evaluation. There are advantages and disadvantages to each, hut
in the opinion of the author, the most effective method is the aided self-
evaluation, for it brings together the people who have carried out the
program o that they leamn the lessons. By usm? an outside facilitator to
assist in the Erocess, people hear a different point of view, and ifall the key
decision makers participate, the evaluation can have positive results.
~ No matter what methods are chosen, eval,uatmg a program is very
m_wE)ortant. Without evaluations and documentation of experience, agencies
will repeat mistakes that have been made countless times hefore, and not
take advantage of lessons learned in previous disasters. Thus each time a
Fégggﬁesr strikes, someone will have to begin from scratch and relearn all the

1. Winding down or knowing when to quit. Termmatln% program activities
can be more difficult for agencies than would be expected. Most programs
end when the stated goals, usually in terms of numbers of beneficiaries,
have been achieved. Ideally, the time frame of a certain activity should be
coterminous with each phase of a disaster in which it occurs. Thus, when a
%artlcular phase ends, activities in that period should be phased out.

ecause of the funding procedures for most agencies, however, funds may
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be just arriving when a phase ends, and if they are earmarked or already
committed for activities in that phase, a program may just be starting when
events dictate that it should be ending. _

As a general rule, relief (chant;% programs should end with the
emergenc%. Transition programs should end shortly after people have
returned home or have gone back to their regular vork. Reconstruction
programs should be phased out either when all activities are back to
normal, or when it is obvious that processes initiated by the program can
continue without further support from the agency. .

By timing relief pro%rams to events, agencles can exert some influence
Over recovery time, If, iowever, programs continue that are inappropriate
to the particular phase, the recovery time will be increased.
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Trends and Future Directions

Disasters and disaster response can be expected to receive rowmg
attention from both the international community and the Third Worl
countries. Here we will examine some of the current trends in disaster
a%%%%gse and present some of the challenges that will be faced in the next

TRENDS

Many of the trends befqun in the 19705 will continue. An increased interest
in the topic of disasters, coupled with an awareness of the impact of
disasters on development, should lead more,or({]amzatlons (especially
development agencies) to become involved in disaster-related problems.

A number of articles in the 1970s proposed that a central World Disaster
Coordinating Center be established (in Geneva) as a way of achwvgng
control over disaster resHonse worldwide. These papers, some of whic
were commissioned by the United Nations Association, pointed out that
instantaneous international communications are now technically feasible
and proposed that the means of coordinating disaster response be
centralized and automated to the greatest extent possible.

Yet the moral and practical reasons why such a center should not be
established are overwhelming. The tendency would be to Fercelve the
center as the place where “the action is” instead of at the level ot the affected
country. Decision. making must be locally based, not transferred to Geneva,
New York, or Nairobr.

In the mid-1970s, a new issue was put forth for discussion by
humanitarian organizations, Intervention in disasters was redefined as a
human rights issue (Green 1977%._ Proponents came to see disaster aid as the
right of poor people in the Third World, an extension of their right to

250
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survive and the basic rights guaranteed under the UN Declaration of the
R|%hts of Man. Advocates pointed out that many Third World governments
either lacked the capabilities for an adeguate responsg or, for political
reasons, refused to allow international aia to disaster victims. Of special
concern were famines (many of the proponents had been active in the Sahel
and Ethiopian famine reliéf programs). The advocates believed it was the
obligation of the industrialized countries to provide aid to disaster victims
regardless of the wishes of the affected country and urged that international
conventions be established to facilitate intervention.

An alternate view, sometimes called “accountability,” was also Proposed.
Advocates argued that intervention is far from perfect and that since
international aid can have only limited effect, the responsibility for disaster
response and mitigation must remain with the host government. Efforts
should be taken to strengthen disaster preparedness and response capabil-
ities of local government and NGOs. Intervention was not seen as a fotally
positive influence, and it was ar?ued that forced intervention was neither
poI|t|caII% feasible nor desirable from a development viewpoint. Advocates
argued that intervention is already overemphasized, and that it obscures
the fact that most response actions are carried out by local groups and the
host government. If increased ethasm Is to be placed on disasters, the
focus “should not be on intervention but on pre-disaster planning and
he\lﬁlgng local institutions cope with the problems. _

ith rising nationalism, however, it is questionable whether Third World
governments would tolerate unilateral intervention by donors. If, however,
most governments in the Third World continue to be totalitarian, and the
internal politics continue to be laced with fraternal squabbles resulting in
“minidisasters,” the humanitarian organizations will likely take a more
activist posture (as some have done In certain refugee situations), and
develop  modes of operation whereby they can supply relief materials
without regard to international borders. The consequences of this type of
relief activity remain to be seen. o _

The interest and expertise in disasters is still concentrated in the donor
community. In Europe there has been increased awareness of the influence
of disasters on development in the Third World. New relief organizations
are formed each year, and governments and the EEC are increasing hoth
their bilateral disaster aid and their assistance to NGOs. The new volags
have tended to follow the traditional Oloatterns set by the existing NGO, and
most are active in social services and the medical and nutritional sectors.

The Europeah governments have been searching for new organizational
structures and innovative ways to provide disaster assistance. Two or?anlza-
tions are indicative of this search, In Sweden the government has formed
the Swedish Standby Force for Disasters. It is included within the defense
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ministry and is, a civilian branch of the Swedish defense forces. It is
composed of military personnel temporarily released from active duty to
perform duties in disaster reliefwithout loss of rank or pa¥, and a cadre of
civilians who sign up on a voluntary basis for a period ot twelve months.
The standby force is organized along military lines and draws the majority
of its equipment from military material. The role of the team is to provide
emergency services of a relief nature (Bruzelius 1978). _

The Swiedish Standby Force reflects a common percegtlon mentioned
earlier; namely, that disasters are essentially |(_)8IStICS problems, similar in
nature to military operations. Thus it is considered both reasonable and
prroper that groups organized along military lines be a_sa?ned amajor role.
he StandbP( Force is an attempt to deve_IqP an organization with military-
like capabilities, but without direct military involvement and its con-
notations, (The neutral Swedes also see this as a way in which they can give
their senior m|I_|tarY officers some exposure to the" Third World).

The Swiss Disaster Relief Team reflects another train of thought. The
Swiss have formed a specialized civilian unit to conduct research and
prepare technical teams for service in the Third World. A small core staffis
responsible for management and research, and a team of technicians
headed by a permanenit member of the staff conducts the fieldwark. Most
assignments to date have been carried out under the banner of ong of the
international organizations with headquarters in Switzerland, especially the
United Nations” High Commissioner for Refugees. The Swiss team has
taken a much wider view of disasters and is concentrating its efforts not only
on the emergency period, but also on the later Fhases. _

Of the two organizations, the Swiss example is considered by most
observers o be more flexible and responsive to the needs of natural
disasters. Most of the persannel supplied by the Swiss have been engineers,
architects, or other technicians, who in most cases have growded sKills that
were not available locally. The makeup of the Swedish Standby Force and
its military orientation ‘have prevented the ?roup from being effective.
When it has been “sent into action,” the results have been disappointing.
With large numbers of untrained, inexperienced. personnel groping to find
an approR_rla_te role, the force has been characterized as an “Overresponse.”
In part, this is due to the lack of ade(?uate_ orientation (at present, less than
two weeks) and also to the nature of their orglanlzat_lqn, which 1s heavily,
and unnecessarily, oriented toward total se _f-summencx In communi-
cations, |0§iIStICS, and transport. But more basic is the role they have defined
for themselves and their perception of disasters as a tactical problem.

The Swiss team, on the other hand, has maintained a low profile and
because their senior staff are full-time disaster specialists with field
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exPenence, the organization is evolving into a much more flexible structure
with @ more meanmgful role. _ o

Disasters are also becoming of more interest to the European university
community. Until only a few years ago, disaster research in Europe was
mainly found in the British universities. Now active research centers exist in
Belgium, France, Germany, the Netherlands, and Sweden.

xcept in the fields of health and nutrition, where é)lonee_rmg work has
been carried out at the London School of H ?lene and Tropical Medicine,
and at the Catholic University of Louvain (Belgium), European institutions
trail their North American counterparts in research and applications. Most
of the emphasis is on the medical aspects of disaster, and the few
newcomers who are branching into other areas of disaster research are
trodding anngf well-worn roads, seemmgICY oblivious of the work already
done and the Tessons ﬁamstakm ly learned. _

The appropriate tec nology$1 movement has had an impact on some
European organizations, though most of the work in AT is still carried out
by small groups that receive only limited support from the major aid
organizations. The Intermediate Technology Development Group {ITDG)
of London and its counterparts are making Frogress, and specific disaster-
related needs are receiving more emphasis. There have been new efforts to
link AT and mitigation” measures. A_prommmg_dev_elogment is the
establishment of the Panel on Vulnerability Reduction in the UK., with
ITDG one of the core groups. _ _

In the U.S,, interest in disasters is more diverse, and the country leads in
both research and development. The disciplines of sociology, anthro-
Rology, history, economics, eng_mee_rm%, architecture, and meteorology all
ave their specialized interests in disasters.

Research In the U.S. received a major boost after 1976 when, as a result of
dev_astatmg earthquakes in Guatemala, Indonesia, [taly, China, and Turkey,
major funds were appropriated for disaster research. Most is for earthquake
research and disaster Rroblems within the U.S., though many findings and
spinoff technologies have been developed that are” applicable to Third

orld situations.” _

In a move opposite to that of their European counterparts, many U.S.
relief agencies are shifting their emphasis from disaster Telief to concern
with the development aspects. Their aRproach overall is generally more
sophisticated and flexible than that of the European agencies.  ~

orld hunger was the major concern of the American volags in the
1970s, Mang of the newer organizations were in fact founded to address the
hunger problem. Thus food aid in both normal and disaster situations was
of prime interest to the American volag community. This interest should
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broaden and. many of these organizations will become more heavily
involved in disasters.

Because food aid and agricultural development are so closely related, and
hunger, especially famine, is considered a “disaster topic,” many organiza-
tions that began as food donors quickly moved to provide a broadef range
of services. ‘This has brought about an increased understanding of
development issues, which in turn has played a part in mcreasmgi the
organizations’ awareness of the interrelationship between development and
disaster issues, This increased understanding is expected to pay offin more
meanln%ful disaster assistance programs. o

The US. %overnment has continued to be a leader in disaster response
and research. Its emphasis and directions have not been consistent,
however, due to the number of administration changes in the 1970s.
Continuous emphasis has been placed on the application of_technoloqy,
and OFDA has been under constant pressure to modernize disaster
assistance and apply new technologies. As a result, AID and the National
Science Foundation have stimulated much of the high-tech research, The
High Wind Study conducted by the National Bureau of Standards (1974),
much of the recent earthquake research, and pioneering efforts in the use of
satellite technology and remote sensing for monitoring disasters (Robinove
1975) are examples of the work carried out in the last decade. The emphasis
on technology will continue, though emphasis will also be placed on
intermediate-fevel technolo_?y. _ o _ _

_In the American university community, many disciplines are involved in
disaster research. In the 19705, most of this effort was concentrated on
emergency operations and reconstruction. Today, more emphasis is being
placed on’ mitigation and prevention. In the early 1970s, the social sciences
received the bulk of the research funds; today engineering and “hard”
science predominates. . _

Appropriate technoI%gy (AT) has also had an impact in the U.S. Most of
the disaster-related AT work™ has_concentrated on the development of
stIe and low-cost ways of modifying housmg to resist high winds and
earthquakes. In 1978, the U.S. Government made a major commitment to
su?port AT and created a special foundation called Aﬁproprgate Tech-
nology International (ATI) to support and encourage such activities in the
U.S. and the Third World. AT has already provided funds to support work
in disaster-resistant housing and to establish a network of researchers
exploring the problems of earthen buildings in seismic areas. AT, VITA,
?enc noot'?)eg&/ AT groups should have a major impact on small-scale disaster
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Despite some promising_ efforts, the Third World has still not placed
much emphasis on developing disaster response capabilities or on research.
In the literature from the less developed countries (LDCs), there has been
almost no interest in the development-disaster link. At'the govermnment
level, this is part_lr a result of funding patterns and the assistance available to
governments without excess resources to devote to disaster research and
preparedness activities. Few volags in the LDCs have the resources to invest
In disaster preparedness activities. As one representative said in a recent
conference “on preparedness, “We are too concerned with day-to-day
survival activities to worry about disaster problems that ma?/_ not oceur
during our lifetime.” Until more Third World volaqs are established, most
of the" emphasis in preParedness and mitigation will still be placed on the
government and the international voluntary agencies. (The Red Cross is an
excelpnon as mentioned earlier, having ‘been the leader among Third
World NGOs in Its concern with disasters.) _

Until now, Third World universities have neglected disasters, both from
the point of research and from that of preparing graduates fo deal with
disaster-related problems or even to address the issues of deveIoFme_nt and
poverty. There ‘are few architects or engineers who can deal with the
R_roblems of reinforcing traditional housing to withstand earthquakes or

igh winds, and few social scientists who can advise civil defense or other
over[]mental ministries in planning an appropriate disaster response to
eet local needs. _

There are some notable exceptions. In Turkey, where earthquakes are
recognized as a major threat, the government,” universities, volags, and
some corporations have combined” resources to address the problem.
Emphasis has been placed not only on response, but also on preparedness
and mitigation activities. To date, ‘most of the approaches taken are anng
tradiitional lines, but the degree of sophistication and experience develope
|T iTrHrW%/rmakes it a leader in earthquake research ana application in the

Mexico has also made great strides in this field. Early work was
conducted in the universities, and recently the government has created a
special office at the presidential level to coordinate research and response
activities. Mexico’s efforts have focused not 0”'?/ on earthquakes, but also
on floods and_hurricanes, and interest spans all' phases of a disaster.

Peru has tried to develop a coordinated approach to addressing the
problem of earthquakes. Most research has concentrated on the improve-
ment of traditional buildings, but efforts have also been made to improve
disaster preparedness and response capabilities throughout the earthquake
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zone. In recent years, however, runaway inflation has caused severe
cutbacks in these activities, and preparedness measures have suffered as a
conse(iuence of austerlta/ moves. N _

In the Caribbean, Jamaica is a promising newcomer to disaster
Prepared,ness. Activities were initiated by a consortium of volags under the
eadership of Christian Action for Development in the” Caribbean
(CADEC), which encouraged the government to increase its preparedness
measures. Following heavy flooding there in 1979, and a close brush with
Hurricanes David and Frederick, the government established an interim
emergency preparedness plan and shortly thereafter, set up a formal
emergency coordination office. The staff there has begun to develop many
innovative approaches for disaster preparedness and mitigation, such as a
simplified storm surge warning and evacuation plan, and’ it is mtegr_atm%
comprehensive housing vulnerability reduction activities into the nationa
housing program. _ o

Other countries whose preparedness or disaster response activities bear
mention are Sri Lanka (cyclones), India (housing researchz, the Philippines
(typhaons, floods, earthuakes, and tsunamis), and Guatemala (preserva-
tion of historic structures in earthquakes).

THE ROLE OF VOLAGS

Throughout the relief system, in both the donor countries and the Third
World, the voluntary agencies have played a key role in disasters. In the last
decade, the volags ave developed most of the practical approaches and
technologies for disaster _respon_se_. In the near future, their disaster role will
expand. Because of their flexibility and diverse. capabilities, volags will
continue to be the working laboratories for different approaches and
techniques for dealing with disasters. Because volags have exceptional
capabilities at the village level (as well as flexibility), govemmental and
intergovernmental agencies have relied on the volaﬁs t0 implement their
programs, and it can be expected that this trend will continue.

e increasing emphasis on use of volags br their governments has
meant that expanded sources of funds are available, and many agencies not
pre_wouslg involved in disasters have expanded their services 1o include
relief and rehabilitation work. But the increased availability of govern-
mental support has also created a dilemma for some agencies: how to
increase services while malntammgi independence as a nongovernmental
agency. As the 1970s drew to a close, many agencies were seekmlg new
formulas for receiving government support and"developing new relation-
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The growing awareness by volags of the connection between disaster
response and development is the smg_le most important trend in disaster
programs today. More agencies are taking a hard look at their performance
and the relationship between their post-disaster programs and longer-term
development activities. _ _ _

With this increased awareness of the disaster-development link, agencies
have begun to expand their disaster preparedness capabilities.” Many
afqenues_ orlgmally viewed preparedness In terms of limited steps (Such &
stockpiling) that would speed material aid. A more sophisticated approach
is now being taken. Overall, the opportunities for improving the whole
ranPe of response in all Bhases of a disaster and at all levels of the relief
system are beginning to be exploited. As preparedness ‘oays off in better-
executed and more effective programs, agencies will place increased
em\k/hasm on this activity. o o

hile the number ofagencies becoming involved in disasters has grown,
50 has the scape of the problem. The increasing number of major disasters
and the growing number of people who are a versel5r_ affected by disasters
each year have Severely taxed the capabilities of all relief agencies. To meet
expanded needs, many agencies are poolln% their resources and working
together. This cooperation has taken many Torms, Sometimes it is simply
designation of a “Iead-agency” with expérience in an affected region to
serve as a conduit for funds and materials. In other cases, a more expanded
multiagency effort has been undertaken. The poolmtg of money, expertise,
and staff, and concentration of these resources at field level,” has P_roven
heneficial in most cases, and the continued establishment of consortia and
task forces as an approach to disaster relief is a growing trend that can be
expected to continue,

CHALLENGES

In the future, not onl?/ will the scope of the disaster ﬁroblem Increase, hut
so will the diversity of the challenge. As bath our technological capabilities
and our understanding of the social and economic aspects expand, we will
be called upon to parhuPate in-awider range of activities than ever hefore.
The technological aspects will bring, perhaps, the most visible changes.
Earthquake prediction, for example, is only a matter of years away, and
agencies can expect to be called on to provide support in‘a variety of new
roles resulting from this capability. Many activities, such as aid and comfort
to evacuees, Will be an extension' of present roles. Others will require new
approaches and skills. For example, If an earthquake is predicted not days,
but months ahead, tasks that might be required could include assistance in
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temporary relocation, rapid modification of houses, warning dissemina-
tion, family preparedness counseling, and provision of temporary work for
evacuees, just to name a few. Thus a major challenge for agencies is not
only to keep abreast of the technical developments, but to begin now to
explore new oPportumn_es for service and modes of involvement.

As disaster technologies and capabilities are improved, volags will be
faced with a parallel challenge—how to keep technology at an appropriate
level. There is already a tendency, especially for qovernme_nts to seek high-
tech solutions to many disaster-related ™ problems. _S|mpiy because a
technological capacity exists does not mean that it is appropriate, and
volags, by virtue of their work at the community level, will be asked to
determine the technological parameters of disaster relief,

_Our growing understanding of the social and economic aspects of
disasters will present other new challenges to volags. The current trend
toward increased ?repa_redness activities will naturally lead to more interest
in onort_umnes or disaster mitigation. Many agencies, especially those
involved in both relief and development, will comPIete the circle, réalizing
that the connections_between disasters and deve oRment also run in the
other direction (that is, development to disasters). The challenge will be to
formulate development programs that include disaster mitigation as an
integral part. As more and more poor communities are built in vulnerable
environments, development a%er]ues will be called upon to_initiate
programs to reduce this vulnerability or to stimulate alternatives. Thus the
most important challenge will be to develop a broader understandm? ofthe
development-disaster-development continuum and the opportunities for
Emhgtatlon. If this is done, we will surely begin to take the “natural” out of

ISasters.



Abbreviations

AID: Agencr for International
evelopment

AT: Appropriate technoloPy

ATI: Appropriate Technology
nternational

CADEC: Christian Action for
Development in the Caribbean

CARE: Cooperative of Americans for
Relief Everywhere

CRS: Catholic Relief Services

CWS: Church World Service

DAST: Disaster Assessment Teams

DEC: Disaster Emergency Committee

EEC: European Economic
Communl}! ,

FAO: Food and Agriculture

Or?amza_non _

ICRC: International Committee of the
Red Cross _

ICVA: International Council of
Voluntary Agencies

IDI: International Disaster Institute

IRP: Inte%rated Recover ProPram

IRDP: Integrated Rural Development
Program

ITDG: Intermediate Technology'
Development Group

LDCs: Less developed countries

LICROSS: League of Red Cross Societies

NGO: Nongovernmental organization

OAS: Organization of American States

OFDA: Office of U.S. Foreign Disaster
Assistance _

OXFAM: Formerly Oxford Committee
for Famine Relief

UNDP:_United Nations Development
Programme _

UNDRO: United Nations Disaster
Relief Office .

UNHCR: United Nations High
Commissioner for Refuﬁees

UNICEFF: meted Nations Children’s

un
WCC: World Council of Churches
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Glossary

Access survey: The identification of disaster-caused bottlenecks that will prevent
or hamper search and rescue operations or delay other response activities.
The survey would include the identification of landslides closing roads and
the inspection of bridges to ensure that they can be crossed following an
earthquake or a flood. See Disaster assessment. o

Accountability: The structurmg of programs to increase control and participation
by persons in the affected community. .

Aftershock: Continued shaking after a sizable earthquake, which may be as
powerful as ordinary shocks. A large aftershock may originate closer to a
center of population and cause more damage than the main earthquake.

AID: Aé;ency for “International Development, an agency of the US. State

epartment. .

Aid (and assistance): Can be one or all of the following:

a A provision made by individuals, agencies, or ﬂovernmen_ts with the
objective of alleviating su_fferln% and injustice in the developing world;

b. A ‘mechanism for maintaining trade balances; , _

c. A tool of fore|%n_ policy by donor countries in their dealings with
developing countries; . _

d. A method of ma[ntamm_(t;,the status quo of poor countries, thus ensuring
preferential trading positions for donor countries.

“Circle of Fire™: The circum-Pacific belt of active volcano activity. Small-scale
maps.showing active volcanoes and epicenters of large earthquakes illustrate
a similar distribution. . o .

Coping mechanisms: Those means by which societies, unassisted from the
outside, meet relief and recovery needs, and ad{_ust to future disaster risk.

Critical facilities: Those structures critical to the operation of acommunity and the
key installations of the economic sector. Examples are hospitals, fuel storage
depots, government administrative buildings, central data processing
centers, central banks, and police stations. _

Damage assessment: The determination of the extent of physical dama%e to
Ul|dlﬂ?5 and manmade structures. Two types of damage assessment are
normally carried out. The first is to determine the gross damage to a
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community so that reconstruction planning can determine the aid level
required. The second is a detailed structural analysis of typical buildings to
determine the causes of failure and methods for modifying the structures so
that during reconstruction, suitable steps can be taken to make the building
safer. See Disaster assessment. _ .

DAST: An acronym for Disaster Assessment Teams. DAST units are provided by
the United States Army to assist in the initial disaster assessment. _

DEC: An acronym for Disasters EmergBen_cy Committee. DEC is the main
coordinating body for the largest British charities. Members include the
British Red Cross, CAFOD (Catholic Fund for Overseas Development),
Christian Aid, OXFAM, Save the Children Fund, and War on Want.

Development: The modernization of a society. _

Disaster assessment: SUrveys carried out to determine the effects of a disaster on a
community and a society. Disaster assessment has three subactivities: needs
assessment, damage assessment, and access survey. _

Disaster “Continuum™: A conceptual framework for depicting disasters and
showing how one phase leads into the next. _

Disaster-resistant construction: USed to denote the degree to which a structure
can be made more resistant (or safe) to certain natural phenomena. The term

recogmzes that no building can be made totally safe, but that certain steps

can be taken to improve Performa_nc_e_ or survivability.

Disaster response: Refers to those activities that occur ‘in the aftermath of a
disaster to assist disaster victims and to rehabilitate or reconstruct the
physical structures of the society. _ _

Disaster Spectrum: A means of visualizing disasters, showing how pre-disaster
and post-disaster activities relate to each other. _

Donor: Individuals and organizations that collect or give aid for disasters or
development. Donors are d|st|n(f1,U|shed from intervenors in that the former
do not participate in the actual Tield operations.

Earthquake focus: The point of first release of the energy that causes an
earthquake. o

Epicenter: The point on the earth’s surface that lies directly above the focus of an
earthquake. _ o _ _

Fault: A fﬁacEHre along which the opposite sides have been displaced relative to
each other.

Fault zones: A zone thousands of meters wide, consisting of numerous interlacing
small faults. Earthquakes tend to occur near fault zones.

Hazard: A threatening event in nature such as an earthquake. Hazards are of two
types, primary and secondary. A primary hazard disrupts human settle-
ments, A secondary hazard occurs in the aftermath of a primary hazard and
contributes to further suffering or loss. _ _

Hazard mapping: The process of establishing geographically where certain
phenomena are likely to pose a threat to human settlemerits. Hazard maps
Identify areas that are subject to natural phenomena, such as earthquakes,
hurricanes, and tornadoes, and areas that could be threatened by manmade
disasters, for example, areas surrounding nuclear ﬂower plants, chemical
%1_|sposal sites, or areas (such as refineries) subject to threat from explosion or
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Housing education programs: A program offering vocational training to home-
own?rstor builders in how to build a house that is safer or more disaster-
resistant.

Housing modification: The process of altering the design of a structure before it is
built to make it more disaster-resistant. _

Intensity: A subjective measure of the force of an earthquake at a particular place
as determined by its effects on persons, structures, and earth materials.
Intensity is a measure of effects as contrasted with magnitude, which is a
measure of energy. The principal scale used in the U.S. today is the Modified
Mercalli, 1956 Version. o

Intergovernmental agency: Organizations that are made up of two or more
governments, for example, the United Nations or Organization of American

Utﬁtleé'E I:and their divisions (for the UN, for example, UNDRO and

Intervenor; Atly organization from outside_the disaster-stricken community that
provides disaster relief or reconstruction assistance. _

Isoseismals:  Map contours drawn to define limits of estimated intensity of shaking
for a given earthquake. N _

Landslides: Mass movement or sliding of hillsides caused by the ground shaking of
earthquakes. _ _ _

Lifelines: Those facilities that are crucial to life support and that should receive
high dpr|or|ty for protection or restoration following disasters. Lifelines
mctw ek water systems, electrical systems, gas systems, and transportation
networks.

Liquefaction: Transformation of a granular material (soil) from a solid state into a
liquefied state as a consequence of increased pore-water pressure induced by
earthquakes. _ .

Magnitulde: /3 measure of earthquake size that describes the amount of energy
released.

Mercalli Scale: A rating scale for classifying the degree of ground shakin? at a
specific location. The scale is graded by roman numerals from | to XII.

Microzonation: Risk mapping at a very small scale. Within any particular area,
there are numerous geological variations that make certain areas safer or
more hazardous than others. Microzonation delineates each of these areas so
that communities can select the safest possible sites for development or the
location of critical facilities. _

Mitigation: The taking of actions that reduce the harmful effects of a disaster.
Mitigation a_cce_?ts the occurrence of extreme natural phenomena, but
attempts to limit both human and property loss. _

Monitoring; Surveys of on-going activities to determine their progress