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Executive summary 

This Report is a result of ongoing efforts by the African Union (AU) Commission, the New Partnership for Africa’s Development (NEPAD) Secretariat and the African Development Bank (AfDB) to integrate disaster risk reduction into development processes in Africa, with the support of the Africa Office of the United Nations International Strategy for Disaster Reduction (UN/ISDR).

The incidence and impact of disasters is increasing in Africa due to rising vulnerability from several predisposing factors. The main factors are poverty, development pressures (including low economic growth, rising population pressures and unplanned urbanization), fragile and degraded environment, diseases (especially malaria and HIV/AIDS), weak governance and armed conflicts. As among these, the dominant factor is poverty, reducing poverty is therefore the primary objective of development in Africa.

Consequently, reversing this trend of increasing vulnerability requires addressing disaster management as a development issue. This is because disasters and development are linked for several reasons. First, the underlying causes of both poverty and disasters are related. Second, vulnerability factors expose people to disaster and other livelihood risks. Third, disasters can make development risky and unsustainable, while development can cause or reduce disaster risks. This happens when development processes contribute to reduction of disaster risk through interventions that enhance resilience, reduce poverty and provide buffers to vulnerability.

Parts 1 and 2 of the Report have been excerpted from an AU/NEPAD report entitled “Disaster Risk Management in Africa – Status and Implications for a Regional Strategy”, a report developed under the ongoing development of an Africa Regional Strategy for Disaster Risk Reduction with the support of UN/ISDR Africa. Part 3 of the Report has been excerpted from a AfDB report entitled “Disaster Risk Assessment for Sustainable Development in Africa – Context and Review of Disaster Risk Assessment”, a report developed under the ongoing development of Guidelines for Mainstreaming Disaster Risk Assessment in Development in Africa, also with the support of UN/ISDR Africa.  

Part 1 discusses the negative effects of disasters on development and the close links between disasters and development. This implies that disaster losses need to be addressed in a development context by integrating disaster risk reduction in development. 

The first step in the ongoing AU/NEPAD Regional Strategy development process was to review the status of disaster risk management in Africa by assessing disaster management policies, legislation and plans. National disaster management policies and institutional mechanisms are in place in Africa but their effectiveness in stemming the tide of increasing vulnerability and impacts of disasters is limited. Hence the need for a strategic approach to improving and enhancing the effectiveness and efficiency of disaster risk and disaster management in Africa.

Part 2 focuses on the requirements for the proposed Africa Regional Strategy. Some needs have been identified to fill gaps in and reinforce positive aspects of disaster management mechanisms in Africa to enhance their effectiveness and impacts, needs that include the development of institutional frameworks for disaster risk management, re-orienting disaster management towards risk reduction approach, and enhancing governance (including participation, coordination and resourcing) of disaster risk management mechanisms.

Part 3 discusses disaster risk assessment as the first step in disaster risk management, reports on experiences of disaster risk assessment in Africa, in other regions and by development agencies, and undertakes a review of existing disaster risk assessment approaches, before suggesting a number of phases for the desired disaster assessment framework for Africa. These phases are : planning and scoping, problem formulation, including establishing context, risk identification, risk determination, risk evaluation, risk characterization and risk communication.

Details of this approach will be presented in a separate document as “Guidelines for Mainstreaming Disaster Risk Assessment in Development in Africa”.

INTRODUCTION

0.1.
Background

0.2.
Purpose and scope of the Report

0.3
Defining a few key terms

0.1. Background

At the turn of the new millennium, Africa is a continent characterized by declining per capita income, increasing hunger, worsening ecological degradation and increasing global marginalization. As at 2003, about 40 million Africans faced the threat of starvation while nearly 200 million live with chronic hunger (World Food Programme 2003) caused in part by disasters from natural hazards, HIV/AIDS and failed development. 

In response, Africa and its partners have re-invigorated efforts to address this malaise within the context of international development frameworks and commitments.

The United Nations and the international community have set targets for global sustainable development and poverty reduction under Agenda 21 of the Millennium Declaration (2000). Progress in reducing vulnerabilities to disasters is essential for achieving the goals set by the above Declaration, goals known as Millenium Development Goals (MDGs). In turn, attaining the MDGs is crucial for reducing vulnerability to disasters. To achieve the Agenda 21 objectives, the Plan of Implementation of the Johannesburg 2002 World Summit on Sustainable Development (WSSD) called for mainstreaming disaster risk management in sustainable development. With specific regard to Africa, Section 8 of the Johannesburg Plan urged actions at all levels to assist Africa to deal effectively with natural disasters and conflicts, including their environmental and humanitarian impacts within the framework of the New Partnership for Africa’s Development (NEPAD). 

The development objective of NEPAD is to promote food security, poverty reduction and sustainable development, including reducing livelihood and development risks arising from disasters and other threats. The need to address the issue of disasters comprehensively came to the fore during the process of developing NEPAD’s operational programmes by the NEPAD Secretariat, particularly those for the environment, agriculture, health and infrastructure sectors. This provided the impetus for the initiative to develop an Africa Regional Strategy for Disaster Risk Management.

The process of formulating a continental disaster management and risk reduction, including food security strategy, was developed at a Workshop on Disaster Management organized by NEPAD in Johannesburg in April 2003. A follow-on Consultative Meeting on Disaster Risk Management in Africa was held in Nairobi in June 2003, attended by participants from the AU, NEPAD, sub-regional economic communities (RECs) and other organizations and donors. The participants noted the close relationship between disasters and poverty, food security, environment and conflict. They stressed that poverty and food insecurity ought to be central to any regional strategy for disaster risk management. The AU, NEPAD and UN/ISDR Africa agreed to implement a two-phased joint initiative to develop an African Regional Strategy for Disaster Risk Management and an African Regional Programme on Disaster Risk Management for subsequent approval by RECs for implementation.

The overall purpose of the Strategy is to mainstream disaster risk reduction in national and sub-regional planning and enhance the contribution of disaster risk reduction to poverty alleviation and sustainable development.

The first step in the Regional Strategy development process was to review the status of disaster risk management in Africa by assessing disaster management policies, legislation, and plans. Part of the information for the Review was collected through a short field Review Mission covering twelve (12) countries (Botswana, Burkina Faso, Cameroon, Ethiopia, Gabon, Ghana, Kenya, Madagascar, Mauritania, Mozambique, Nigeria, South Africa) in November 2003.

In the same connection, the African Development Bank (AfDB), jointly with UN/ISDR Africa, has also undertaken an initiative with the objective of promoting the mainstreaming of disaster risk reduction in development planning and implementation in Africa. The initiative focuses on disaster risk assessment which is the first step in disaster risk reduction.

The first phase of the initiative was to review the situation of disasters induced by natural hazards in Africa, present a framework for disaster risk management and draw lessons from the practice of disaster risk assessment worldwide to help formulate an appropriate disaster risk assessment framework for Africa. The second phase of the AfDB-UN/ISDR Africa initiative is to present guiding principles for integrating disaster risk assessment in development planning and implementation processes in Africa.

As said earlier, disaster risk assessment is the first step in disaster risk reduction. Yet, it emerged from a survey of experiences with the application of disaster risk assessment in Africa, developed countries and some development agencies concludes that the application of disaster risk assessment is relatively limited in Africa. 

This is mainly because of many factors such as low application of science and technology to measuring hazards, inadequate knowledge of and competence in risk assessment methodologies, and inability to incorporate emerging risks in existing risk profiles due to low awareness of these risks and low technical ability. Also because of so much crisis management, there is little time for risk assessment.

The limited use of disaster risk assessment may be partly because of the relatively low use of dedicated disaster risk assessment approaches in Africa due to continued emphasis on response and preparedness activities in disaster management and other factors. However, the limited application of disaster risk assessment in development processes is also because existing risk assessment methods are applicable only to developed countries and are unsuitable for direct application to assessment of disaster risks in Africa.

However, the experience of development agencies in disaster risk assessment is relatively recent but is rapidly evolving. For example, the Asian Development Bank is moving its assistance upstream for greater emphasis on early warning, prevention, preparedness and mitigation. The World Bank has recently extended its risk analysis experience to assessing disaster risks, through several initiatives. The recent strategy of the Caribbean Development Bank for natural disaster management has moved from earlier focus on post-disaster rehabilitation towards preparedness for disaster mitigation, with a programmed increased role of risk assessment. The Inter-American Development Bank has extensive experience in supporting disaster management and plans to further support risk information generation and management. The African Development Bank recently developed a financing mechanism focused on disaster rehabilitation and reconstruction but its support for assessing risks from natural disasters was relatively limited, hence the ongoing initiative.

Promoting the mainstreaming of disaster risk assessment in development processes in Africa also has several direct and indirect benefits to the AfDB. Promoting disaster risk assessment in development processes is an investment by the Bank to protect its efforts in pursuing poverty reduction and sustainable development in Africa through enhanced operational performance of the Bank.

Specific benefits include the following:

· improvement of Bank decision-making on which programmes to finance on the basis of anticipated disaster risks, thereby directly improving the quality of its portfolio ;

· improvement of risk planning within the Bank, including increased understanding of the risk characteristics of its portfolio, thereby enhancing the process of assessing risk rating trends and measuring portfolio quality within the Bank ; and

· improved design, implementation, outcomes and sustainability of development interventions by regional member countries (RMCs), thereby improving the RMCs’ performance on AfDB programmes. This is a key indirect benefit to AfDB of promoting disaster risk assessment in Africa. 

0.2.
Purpose and scope of the Report 

The objectives of the Report are:

1. To determine the status, constraints and priority needs in the institutional framework for disaster management at all levels to guide the development of the Africa Regional Strategy for Disaster Risk Management ; and

2. To review the situation of disasters induced by natural hazards in Africa, present a framework for disaster risk management, and draw lessons from the practice of disaster risk assessment worldwide to help formulate an appropriate disaster risk assessment framework for Africa.

The Report covers six (6) main issues:

· the relationship between disasters and development ;

· the status of development and implementation of policies and programmes for disaster management at regional, sub-regional and national levels, including gaps; 

· requirements for promoting disaster risk management/reduction in Africa;

· disaster risk assessment as part of disaster risk management;

· disaster risk assessment in Africa, other regions and by development agencies; and 

· the development of a disaster risk assessment approach for Africa.

The Report covers the governance, risk identification and knowledge management components of the UN/ISDR Framework for Disaster Risk Reduction. However, there was relatively more discussion of the institutional aspects of governance than the other two areas.

The Report considers the following factors:

· existence of a comprehensive institutional framework

· institutional location of disaster management authority

· emphasis on proactive strategies for risk reduction

· sensitivity to multiple disaster risks

· adoption of participatory design and implementation

· decentralization of disaster risk management formulation and implementation

· coordination of roles and responsibilities of various stakeholders

· compliance and enforcement of regulations and standards

· financing disaster management

· gender-responsiveness of policies

· international cooperation

· risk identification

· knowledge management

· risk assessment models, frameworks and approaches applied in Africa, other regions and by development agencies

The Report is about the management of disasters triggered by natural and associated human-induced hazards. It does not focus on conflicts which are regarded as complex emergencies. It also excludes technological disasters unrelated to natural causes. 

0.3.
Defining a few key terms

To aid the ensuing discussion in the next chapters, it is useful to present definitions of some of the key terms relating to disasters used in the Report. The definitions are those promoted by the UN/ISDR Secretariat (UN/ISDR 2002).

Hazard: a potentially damaging physical event, phenomenon or human activity which may cause the loss of life or injury, property damage, social and economic disruption or environmental degradation.

Vulnerability: a set of conditions and processes resulting from physical, social, economic and environmental factors, which increase the susceptibility of a community to the impact of hazards.

Disaster: a serious disruption of the functioning of a community or society causing widespread human, material, economic or environmental losses which exceed the ability of the affected community/society to cope using its own resources.

Disaster risk reduction: The systematic development and application of policies, strategies and practices to minimize vulnerabilities and disaster risks throughout a society to avoid (prevention) or limit (mitigation and preparedness) the adverse impact of hazards, within the broad context of sustainable development.
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1. DISASTERS & SUSTAINABLE DEVELOPMENT IN AFRICA

1.1.
Disasters and their effects in Africa

This section of the Report places the Review (of the status of disaster risk management in Africa) in the context of the overall goal of promoting sustainable development. It analyzes the disaster situation in Africa, including major hazards and factors that make the population vulnerable to disasters, presents the negative development effects of disasters in Africa, and looks at the close links between disasters, sustainable development and poverty. 

The incidence of disasters is increasing in Africa. Data from the EM-DAT (the OFDA/CRED International Disaster Database hereafter referred to as the EM-DAT) show that the number of disaster occurrences has increased from an average of about 25 episodes in 1975 to about 130 by 2000. Consequently, Africa is the only continent where the regional share of reported disasters in the world total has increased over the last decade (IFRC Disaster Database 2002).

Data from EM-DAT also show that the most common hazards in Africa are epidemics. During 1975-2002, epidemics accounted for 32 per cent of total disaster occurrences, flood for 27 per cent, drought for 21 per cent and windstorm for 9 per cent (EM-DAT). Other hazards that afflicted the continent, albeit to a lesser extent, include pest infestation (representing 4 per cent of total occurrences in the above period) and earthquake (2 per cent), with landslide, wildfire and volcanic eruption each accounting for 1 per cent.

Thus, disasters due to hydrometeorological hazards (droughts, floods, windstorms, particularly tropical cyclones, landslides and wildfire) occur most pervasively. These hazards accounted for 59 per cent of disaster events, compared to 36 per cent by biological hazards (disease and pest epidemics) during 1975-2002. In the future, climate change may be a key trigger of disasters from drought, flood and other extreme events in Africa (African Development Bank et al. 2002).

Human mortality from disasters can be high in Africa. For example, famine that was largely induced by drought killed up to 1 million people in Ethiopia in 1984/85 (World Food Programme 2003). Epidemics accounted for 200,000 deaths in Uganda in 1901 (EM-DAT). Overall, recorded deaths from single disaster episodes have decreased but during 1980-2000, deaths from drought in Africa were the highest among all regions of the world because the 10 most vulnerable countries of the world are in sub-Saharan Africa (UNDP 2004). Relative vulnerability, measured by the number of people killed per million exposed, is higher for drought than for flood in Africa. During 1980-2000, deaths from drought in Africa were 80 times more than from flood (UNDP 2004).

Data from EM-DAT indicate that the trend in the number of people affected by natural hazards in Africa has increased during the period 1975-200 with droughts, floods and windstorms accounting for about 90 per cent. In 2000-2001, about 35 million people, equivalent to 4 per cent of the total population in Africa, were affected by disasters. The ratio of people affected to the total population may not appear large at the regional level, compared to the Asia-Pacific region, but it is significant when considered at the national level: for example, flood affected 24 per cent of the total national population of Mozambique in 2000 ; while drought affected 46 per cent of the population of Kenya in 2002 and the entire population of Ghana in 1982.

Total cost of economic losses obtained from EM-DAT during the decade 1993-2002 was 424 million US dollars for drought and famine, 841 million US dollars for windstorms and 1,109 million US dollars for flood. Absolute levels of economic losses from disasters are lower in Africa than in other regions of the world, due to the lower value of infrastructure and property at risk from disasters. However, the impact of disasters on development potential is highest in Africa due to the relatively lower level of development capacity: for example, the 1991/92 drought reduced the regional agricultural GDP of Southern Africa by three (3) billion US dollars (Clay et al. 2003) ; while in Lesotho, the 1991/92 drought resulted in loss of cereal production equivalent to 24 per cent of the 1990 agricultural GDP (Vordzorgbe 1992) ; and in Mozambique, cyclones contributed to a six (6) per cent reduction in economic growth in 1999/2000.

In terms of spatial distribution, East Africa is the most disaster-prone sub-region, accounting for 39 per cent of cumulative disaster occurrences from natural hazards during 1975-2002. East Africa also accounted for 65 per cent of people affected by these disasters in Africa during the same period, followed by West Africa (15 per cent), North Africa (10 per cent) and Central and Southern Africa with 4 percent each. Outbreak of epidemics was the major hazard in East, West and Central Africa, while drought dominated in Southern Africa, and flood in North Africa. Regarding other hazards, wildfire is a major hazard in Southern Africa while earthquake and insect infestation were more prevalent in North Africa during the 1975-2002 period.

It is important to note that available databases on disasters mainly cover the large, discrete and high-impact events that get space in national and international statistics. Their economic and other developmental impacts are high but they do not tell the whole story as they exclude recurrent but localized hazards. These include crop losses from localized pest infestation, livestock losses from irregular disease outbreaks, recurrent forest fires in arable areas, crop destruction by livestock and small geo-environmental events such as landslides. 

1.2.
Vulnerability to risks from natural and related hazards in Africa

The occurrence of hazards alone does not necessarily cause disasters because the magnitude of the impact of disasters is determined by the extent to which the element at risk is vulnerable to the hazard threat. Africa is not the most disaster-prone continent, compared with Asia, but it is the most vulnerable to the increasing impact of disasters because of several physical, social, economic and environmental factors that negatively affect the goals and strategies adopted by people to secure and protect their livelihoods. The major factors are poverty, development pressures (including low economic growth, rising population pressures and unplanned urbanization), fragile and degraded environment, diseases (especially malaria and HIV/AIDS), weak governance and armed conflicts.

Poverty, a major cause of vulnerability to disasters in Africa, has increased on the continent. Thus, instead of achieving the Millennium Development Goal (MDG) of eradicating extreme poverty and hunger by 2015, the number of the poor in Africa is likely to increase at present levels of economic growth (UNDP and UNICEF 2002). This is partly because, at current trends, Africa can only feed less than half of its population by 2015. Hunger, both chronic and famine-induced, exacerbates poverty and makes the poor extremely vulnerable to disasters and other threats to their livelihoods.

Several development-generated outcomes increase both poverty and vulnerability to disasters in Africa. These include low economic growth and highly skewed income distribution (UNDP and UNICEF 2002, World Bank 2000), fragile agrarian economies dependent mainly on natural resource-based economic activities, and demographic factors that exacerbate poverty and other effects of low economic capabilities. High population growth and low productive land densities result in extended cultivation of arable land that impoverishes soils beyond rejuvenation, thereby diminishing their productivity and carrying capacity, and worsening vulnerability to environmental hazards. The fragility of Africa’s physical environment, caused mainly by climatic variability and exacerbated by land degradation - which is the major environmental hazard on the continent, creates unsafe conditions that increase vulnerability to natural and human-related hazards (UNEP 2002).

Low development capabilities, including weak governance, as well as human and social capital weaknesses - such as the low education status of the majority of the population and weakening traditional coping strategies, social protection arrangements and mutual support systems - also contribute to Africa’s high vulnerability to disasters.

The trend of increasing urbanization on the continent (UNEP 2002; World Bank 2000) has increased vulnerability to disasters in urban areas, thereby worsening overall vulnerability to hazards. The vulnerability of the urban population in Africa is increasing partly because of locational hazards, physical exposure in the face of inadequate services and social exclusion due to the weakening of socio-political relations. 

Conflict-induced complex humanitarian emergencies impair human security on the continent by weakening the vulnerability of already stressed populations, thereby worsening the effects of natural hazards.

The HIV/AIDS pandemic exacerbates already low levels of economic performance and standard of living and food insecurity, thereby increasing vulnerability to disasters.

The analysis in this section implies that these disaster losses, arising from the negative impacts of droughts, floods and other natural hazards upon increasingly vulnerable societies in Africa, reverse past development gains and limit further progress towards the achievement of poverty reduction and sustainable development on the continent.

1.3.
Disaster links with poverty and sustainable development

Disaster is linked to sustainable development and poverty in several ways. First, poverty reflects a negative development context wherein people’s livelihood assets are eroded and their development capacity weakened to the extent that their resilience to disaster risks is undermined. Therefore, poverty and disasters are inter-linked development issues because the underlying causes of both are inter-related through basic common factors that promote or constrain development and livelihoods.

Second, the vulnerability factors discussed earlier (in 2.3.) expose people not only to natural hazards but also to risks from other sources of development and livelihood threats such as ill health, income variability, low access to productive assets and social services, and social disorder. Hence, the poor, who are most vulnerable to natural and related hazards, are also susceptible to other threats on their livelihoods, partly because disaster risks and other development risks and threats on livelihood mutually reinforce each other. For example, crop loss caused by drought can interact with falling income from the use of low-productivity technology to cause disastrous reduction in agricultural incomes and induce famine. This complementarity of livelihood and disaster risks places additional burden on the livelihoods and coping mechanisms of the poor.

Third, disasters constitute a development issue because they can make development risky and unsustainable while development processes can cause or reduce disaster risks (UNDP 2004). As discussed earlier, the economic losses from disasters due to destruction or damage to socio-economic infrastructure can be quite high in Africa, thereby negating some of the development gains on the continent and exacerbating poverty. In turn, development patterns that do not balance wealth creation, equity or environmental soundness are unsustainable and cause disaster risks, mainly through worsening underlying factors of vulnerability to hazards or contributing to conditions that cause or exacerbate environmental degradation (UNDP 2004).

Examples of this development pattern in Africa include macroeconomic policies that under-price forest and other natural resources, thereby contributing to overexploitation and degradation (Lutz 1998, Institute of Cultural Affairs 1998). Also negative effects of market liberalization on small holders are worsened by policies that tend to favour better-off farmers. In addition, the capacity of governments to implement compensatory policies is often weak (Frankenbeger et al. 2003). Other examples of failed development patterns include rapid urbanization that exacerbate disaster risks among the poor and the marginalized (UNEP 2002), and over-centralized development management that contributes to low development and social exclusion (Ndegwa 2002). Many development schemes are not adopted because they are not responsive to the circumstances of intended beneficiaries (Donovan and Casey 1998).

Failed development contributes to poverty because not only development objectives are not achieved, but also disaster risk remains high as disaster reduction interventions also fail. Thus, effective disaster risk management requires tackling disasters within a development context.

However, development processes can contribute to reduction of disaster risk through interventions that enhance resilience, reduce poverty and provide buffers to vulnerability. Examples in Africa include efforts to provide social services, promote suitable agricultural and other technologies, develop risk management mechanisms, enhance decentralization and participatory development, and provide safety nets for the disadvantaged.

In conclusion, effective disaster risk reduction ensures sustainable development but in turn, sustainable development strengthens the security of populations so that disaster reduction interventions can effectively help them to alleviate or avoid disaster risks to themselves, their livelihoods and the supporting physical, economic and social base. This mutually beneficial situation occurs when development processes and patterns adequately address threats from disasters and other livelihood risks.

The negative effects of disasters on development and the close links between disasters and development imply that disaster losses need to be addressed in a development context. Integrating disaster risk reduction in development helps to do this. 

1.4.
Integrating disaster risk reduction in development

The preceding analysis discussed the relationships between disasters and development. These links provide a framework for conceptualizing the task of disaster management: to reduce the impact of disasters, while promoting development processes that contribute to reducing disaster risks (UNDP 2004). The disaster-development relationship also provides the framework for integrating disaster management in development processes and for transforming disaster management into disaster risk reduction. 

Disaster risk reduction is the management of disaster risks to avoid adverse impacts of hazards, through prevention, or to limit those impacts through mitigation and preparedness. The aim is to minimize vulnerabilities and disaster risks through scientifically sound, cost effective and integrated actions that reduce or prevent risks arising from natural and related hazards while taking into account relevant socio-economic, political, cultural and other considerations. Thematically, disaster risk reduction involves risk awareness, policy and public commitment, and building understanding through knowledge development and information sharing. A schematic of the relationship between disaster risk assessment and the entire disaster risk reduction framework, as formulated by the UN International Strategy for Disaster Reduction (UN/ISDR 2002) is shown in Annex B.

This Framework for Disaster Risk Reduction differs from the conventional approach to disaster management based on the cyclical sequence of prevention, mitigation, preparedness, relief/response and recovery involving hazard events. Disaster risk reduction concentrates on vulnerability and risk considerations - in contrast to focusing on hazards, addresses multiple risks and vulnerability factors, focuses on proactive management of emerging risks and vulnerabilities, and adopts iterative approaches to problem-solving (UN/ISDR 2002).

Disaster risk reduction also involves adopting the long-term view of reducing prospective as well as currently accumulated risks. Hence, it focuses on proactive management of emerging threats and vulnerabilities, including multiple hazards and vulnerabilities. Therefore, disaster risk reduction is synonymous with disaster risk management. The latter is the process of identifying, evaluating, selecting and implementing actions to reduce risks from disasters to elements at risk. 

Addressing disasters as a development issue requires an integrated approach to disaster risk reduction that is mainstreamed in development processes. The UN/ISDR and UNDP have proposed a framework to understand, guide and monitor disaster risk reduction. This framework consists of five thematic areas: (i) political commitment and institutional aspects, (ii) risk identification, (iii) knowledge management, (iv) risk management applications, and (v) preparedness and emergency management (UN/ISDR and UNDP 2003). The first thematic area deals with governance issues such as policy and planning, legislation, resources and organizational structures. The second covers risk assessment, impact assessment, and forecasting and early warning. The third (knowledge management) component deals with information management and communications, education and training, public awareness and research. Broad areas of risk management applications proposed comprise environmental and natural resource management, social and economic development practices, and technical measures such as land use planning and standards.

This proposed Framework serves as a model for integrating disaster management in development processes because it addresses the key linkages in the functions, processes and sectors required in bringing development and disaster risk reduction closer (UNDP 2004). Therefore, the formulation of the proposed Africa Regional Strategy for Disaster Risk Reduction would be based on this conceptual framework.

2. DISASTER MANAGEMENT AT REGIONAL & SUB-REGIONAL LEVELS IN AFRICA

2.1.
Disaster management policies at the regional level

The issue of disasters is so important that disaster management has become a core area of activity of most regional economic communities (RECs) and other sub-regional organizations (SROs).

2.1.1.
The African Union (AU)

The Constitutive Act of the African Union seeks to achieve human security for the peoples of Africa, which includes strengthening resilience to disasters. Consequently, the AU and its predecessor, the Organization of African Unity (OAU), have been concerned with the issue of disaster management and have made efforts to promote risk-sensitive development on the continent, including through support for disaster risk reduction and management activities (Bojang 2003). 

The African Union (AU) and the former Organization of African Unity (OAU) have undertaken some efforts in supporting disaster management in Africa. Its approach has, however, followed the conventional sequencing observed on the continent: its early concern was with reactive emergency response issues. The OAU set up a Special Emergency Assistance Fund (SEAF) for emergency relief and development assistance in 1985. The Fund is managed by a Policy Committee of Ambassadors and administered by the African Development Bank. However, the SEAF did not only focus on relief activities but supported a wide range of interventions deemed to be promoting local livelihood sustenance and protection from damage from disasters and other emergencies. The Fund has successfully supported various initiatives, including early warning, small-scale irrigation, food storage, reforestation, post-emergency reintegration, dam construction and maintenance, emergency preparedness and post-disaster reconstruction in about 33 AU member states to date, as well as land degradation control in the Sahel-Maghreb region. 

The activities supported by the Fund revealed an implicit concern of the OAU with localized community-based disaster risk reduction. It also showed the strong link between disaster management and conflict resolution and peace management processes in the overall OAU agenda. The initial orientation of the organization towards emergency management and post-disaster recovery is being explicitly transformed to focus on preparedness for disaster prevention and mitigation. As part of this process, the AU Commission has proposed the establishment of a mitigation and development window under the SEAF. This is pending approval by the EASF Policy Committee of Ambassadors and the consideration of the AU Council of Ministers.

Other programmes of the OAU/AU that contribute to promoting disaster management are those on conflict early warning being instituted by the Conflict Management and Resolution Office, and those on health and nutrition. The OAU also started a programme to develop a regional institute for disaster management training but the status of that initiative is not clear to the study team. In addition, the AU is playing its role in providing policy direction for and popularizing the approach of disaster risk reduction globally and acts as a champion in Africa. The AU is a member of the Inter-Agency Task Force of the UN International Strategy for Disaster Reduction (UN/ISDR).

The AU has focused relatively little attention on engendering political commitment at the national level, developing institutional structures, emphasizing risk identification and promoting knowledge management at all levels in its disaster management activities. However, the previous experience of the AU in disaster management provides a basis for further determining and developing the functions of the AU in disaster risk management.

The experience of the AU with disaster relief and reconstruction, as well as its advisory role in disaster risk reduction in the international arena, have contributed to the momentum within the AU Commission to promote a regional strategy, programme and mechanism for disaster management in Africa. The coming into being of NEPAD provides the opportunity to achieve that objective.

2.1.2. 
The New Partnership for Africa’s Development (NEPAD)

NEPAD is a vision and a strategic framework for Africa’s renewal. The AU formulated NEPAD as its programme to help it achieve its development goals. NEPAD represents a framework for partnership among African leaders, between the leaders and the citizenry, and between Africa and the international community to eradicate poverty and ensure sustainable growth in Africa and to assure the continent’s greater inclusion and participation in a globalized world. The objective of this initiative is to consolidate democracy and sound economic management on the continent (Republic of South Africa 2001).

Current programmes developed by the NEPAD Secretariat within the main sectoral priority areas of NEPAD contain specific components that directly or indirectly contribute to the reduction of risks from disasters triggered by natural hazards. Implementation programmes in the environment and agriculture sectors contain sections on disaster management while the entire programmes in education, health, regional infrastructure and market access all contribute to strengthening the resilience of African communities.

For example, all programme areas under the Action Plan of the NEPAD Environment Initiative are relevant to reducing disaster risks but the following are central themes in disaster management: assessment and early warning, land degradation and drought, climate change, and water resources (UNEP 2003). And the NEPAD Comprehensive Africa Agriculture Development Programme (CAADP) proposes interventions in the agricultural sector under land and water management as well as in food security that all have direct implications for disaster management. The following are particularly central to a regional disaster management strategy : (a) strategic regional and sub-regional food reserves as emergency buffer stocks, (b) capacity building for forecasting, preventing and mitigating adverse effects of natural disasters, (c) improving water management, including water harvesting, (d) combating desertification, and (e) emergency prevention systems (EMPRES) for pest and diseases (AU and NEPAD 2003, NEPAD 2003)

2.2.
Disaster management policies at the sub-regional level

2.2.1.
Economic Community of West African States (ECOWAS)

ECOWAS has not yet developed a sub-regional disaster management strategy or programme. However, it is developing programmes in environment and natural resource management, covering desertification control, water resource management, floating weeds control and meteorology, all of which have implications for disaster management. A Sub-Regional Action Programme to Combat Desertification in West Africa and Chad (SRAP-West Africa) contains guidelines for desertification control policies, strategies and actions at the sub-regional and national levels. Its eight (8) priority areas include early warning and drought impact alleviation, while two others focus on enhancing sustainable management of shared water, plant and animal resources. The SRAP provides a strategic and programmatic framework for integrating any disaster reduction and management initiative into poverty reduction, environmental protection and sustainable development planning in the sub-region. 

The community is also currently developing a sub-regional Common Agriculture Policy (CAP) and a sub-regional programme for food security. The latter will build on and incorporate elements of the sustainable food security strategy for poverty alleviation in the Sahel, a strategy that is being implemented by the Permanent Inter-State Committee for Drought Control in the Sahel (CILSS). 

Furthermore, one of the missions of one of the three organs that support programmes under the Protocol Relating to the Mechanism for Conflict Prevention, Management, Resolution, Peace-Keeping and Security is humanitarian intervention in times of disasters (ECOWAS 1999). Also the Mechanism has established an observation and monitoring system with zone-based field observatories in four member states. The mechanism provides a potential strategic, communication, information and operational backbone for a sub-regional disaster reduction and management initiative, particularly in: (i) early warning, (ii) disaster management capability development both at the sub-regional and national levels, and (iii) the coordination of national disaster management platforms. 

Thus, the SRAP, peace and security programmes, CILSS programmes as well as the agriculture policy and food security initiatives provide a framework for a comprehensive sub-regional disaster management strategy in ECOWAS. The top leadership of the ECOWAS Secretariat recognizes the urgent need for a common sub-regional disaster management strategy and intends to pursue its development. Efforts are underway with the support of NEPAD Secretariat and the UN/ISDR to initiate this process.

2.2.2.
Southern African Development Community (SADC)

Disaster management has been a very important component of the overall SADC strategy regional development. The very first SADC Summit recommended the development of a regional disaster management strategy. Consequently, the sub-region has since made significant progress in developing and institutionalizing a sub-regional disaster management strategy.

At the operational level, the Disaster Management Steering Committee provides technical support for sub-regional efforts in disaster management under the leadership of the Council of Ministers. The Regional Disaster Management Unit mobilizes resources and coordinates emergency preparedness and relief and recovery interventions, while a Disaster Response Task Force is activated during regional emergencies such as the recent 2001-2003 food crisis. Under the new institutional restructuring initiative, the Steering Committee is likely to be transformed into a ministerial management oversight committee that reports to the Council of Ministers.

The SADC Sub-Regional Disaster Management Strategy, approved by the SADC Council in August 2001, is facing severe implementations problems. The Council made further recommendations at its August 2002 forum in Lusaka (Zambia) to improve the coordination mechanisms of the Strategy, while the implementation problems were again of concern at the December 2002 meeting in Maseru (Lesotho). 

The major thematic or sectoral areas of the SADC disaster management programme cover food security, climate and environment and water management. The SADC sub-regional strategy has established a Regional Vulnerability Assessment Committee (RVAC) to oversee the conduct of vulnerability assessment and food security monitoring through the use of a common methodology and approach by National Vulnerability Assessment Committees (NVACs) and other partners, including relevant non-governmental organizations. This mechanism provides the basis for extending the assessment to cover other vulnerabilities and hazards, such as water and health sectors, as recommended by the SADC Council. 

Regarding drought and flood, the SADC Water Sector Coordinating Unit (WSCU), in consultation with the SADC Special Programme responsible for establishing the sub-regional disaster management mechanism, has approved a strategic approach to managing floods and drought. In this regard, the sub-region has made significant strides in developing a common early warning strategy and system for drought, flood and windstorm hazards. At the sub-regional level, the SADC Regional Early Warning Unit (REWU) develops information on weather threats, drought conditions and food security potentials based on two-way flow of data and information between it and National Early Warning Units (NEWUs). The Regional Remote Sensing Unit (RRSU) plays a significant role in this sub-regional early warning system through activities such as receiving and analyzing remote sensing and geographical information systems (GIS) data as input into the sub-regional early warning systems. The REWU also works closely with the African Centre of Meteorological Applications for Development (ACMAD).

The key institutional player in the SADC hydrometeorological hazard early warning system is the SADC Drought Monitoring Centre of Harare (Zimbabwe) that monitors extreme climate events, particularly drought and floods, and provides warning advisories to member states and relevant institutions to aid the development and implementation of appropriate drought mitigation policies and programmes. Its information products include monthly and seasonal climate forecasts, tropical cyclone warnings, decal drought watch information and synoptic climate reviews. Other major institutions involved in hydrological forecasting are the WMO tropical cyclone monitoring centre (WMO-RSMC) in the French island of Reunion that serves the sub-region, especially the members of the South West Indian Cyclone Committee (SWIO) and the Regional Meteorological Specialized Centre.

The two aspects of disaster risk management, proactive and compensatory disaster management, have been split in allocating responsibilities to the various structures of SADC. This is because while the current SADC Disaster Management Framework has strong institutional links with the Food, Agriculture and Natural Resources (FARN) sector, emergency management functions are primarily the responsibilities of the political, defence and security mechanism.

The SADC emergency management programme is being strengthened in line with Article 2 of the Treaty and Protocol on Politics, Defence and Security of SADC which stipulates the overall objectives for the SADC regional disaster management strategy on emergency management. The SADC Secretariat is currently drafting a Strategic Indicative Plan for the SADAC Organ on Politics, Defence and Security with one objective of strengthening regional capacity in disaster management and coordination of international humanitarian assistance. The strategies for achieving this objective are to enhance regional disaster management mechanisms, particularly national capacities in early warning, document regional intervention capacity and coordinate the programmes of the regional committee on natural disasters.

The importance attached by SADC to emergency management within the context of its political agenda shows the strong link between natural disaster management and peace and security within the sub-regional disaster management strategy and, by implication, that of its member states. Also the SADC sub-regional disaster management programme is strongly linked to its broader regionalization agenda because a key objective of the programme is for disaster risk management to actively and synergistically promote regionalism. 

The SADC disaster management programme has emphasized political commitment and institutional arrangements in addition to emergency management. Regarding the former, the programme has made progress in developing sub-regional strategies, as in the case of the indicative framework for floods and droughts management (SADC 1999, 2001). The SADC disaster management programme has adopted participatory approaches and utilizes national structures (such as in early warning and vulnerability assessment) but promotes sub-regional cooperation (such as in river basin management). The programme further emphasizes risk identification by investing in the development of early warning and vulnerability assessment capabilities in the sub-region. However, the SADC disaster management programme has placed relatively less focus on knowledge management activities, although it supports risk reduction research activities of the Drought Monitoring Centre (DMC)-Harare. Also the gender aspects of the sub-regional strategy are not explicit.

Given the above gaps, the SADC disaster management strategy and programme could be improved through:

· enhancing performance of its institutional structures for disaster management ;

· increasing the coordination of the components of the strategy, including integration of food aid in overall disaster management strategy ;

· promoting knowledge management, including greater public awareness of disaster risks and disaster management programmes ;

· enforcing compliance with protocols on river basin management ; and

· enhancing its gender-sensitivity.

2.2.3.
The Economic Community of Central African States (ECCAS)

Similar to the situation in West Africa, ECCAS has not yet developed a sub-regional disaster management strategy, programme or institutional structure. 

The Community has launched a renewal programme to achieve its poverty and development goals. As part of the process of increasing attention to human security risks, ECCAS has established a Department of Humanitarian Affairs aimed at emergency response. This Department could provide ECCAS with the institutional base upon it could develop a comprehensive sub-regional disaster management strategy. ECCAS has also put in place an early warning system. The ECCAS Secretariat has recently been actively participating in regional disaster risk reduction activities, including consultations, and has expressed interest in developing a sub-regional strategy for disaster risk management, with the support of UN/ISDR.

2.2.4.
Inter-Governmental Authority on Development (IGAD)

IGAD has developed a regional strategy to strengthen sub-regional disaster preparedness and response capabilities, which incorporates a Regional Programme for Disaster Risk Management. This Programme aims at disaster mitigation through capacity development and enhancement. Specific objectives of the Programme include : (a) facilitating the development and effective implementation of policy and legislation frameworks and programme interventions among member states, (b) strengthening community participation in disaster issues, (c) establishing a sub-regional mechanism, and (d)  promoting international cooperation.

The Programme components are : (a) development of disaster risk management strategy and planning process, (b) elaboration of policies, legislation and agreements for disaster management in member states, (c) improvement of regional collaboration in disaster risk management, (d) strengthening of early warning information systems and vulnerability analysis, (e) development of training and education for disaster management, (f) enhancing capabilities for disaster needs and impact assessment as well as resource mobilization, and (g) improving preparedness for relief and rehabilitation assistance management.

The implementation arrangements for the programme will involve a regional mechanism at policy level that will be set up to give political guidance and support to the IGAD Secretariat. In addition, a Regional Disaster Risk Management Technical Advisory Panel, composed of senior technical personnel from IGAD member states, will advise the policy organ while a Programme Management Unit will be responsible for programme implementation.

Meanwhile, as part of ongoing efforts to regionalize disaster management, IGAD operates a Regional Early Warning System (REWS) as a key component of national drought and flood preparedness and response programmes in the Greater Horn of Africa (GHA). The Drought Monitoring Centre in Nairobi closely services this regional system partly by integrating various data inputs - including its own analytical outputs - in developing operational hydrometeorological information for disaster planning through the consensual mechanism of the GHA Climate Outlook Forum (GHACOF), a mechanism that operates along similar lines as those of SADC and CILSS countries. Under a regional integrated information system, efforts are under way to integrate drought and flood disaster early warning and environment and natural resource information.

In addition, as part of its efforts to promote sustainable natural resource management, IGAD has worked with member states to develop a sub-regional Action Plan to Combat Desertification (SRAP).

2.2.5.
Maghreb Arab Union (UMA)

UMA has developed neither a regional disaster management framework/strategy nor programmes.

2.2.6.
Indian Ocean Commission (IOC)

The IOC does not currently have a sub-regional disaster management strategy or a specialized institutional mechanism. However, it has some experience in implementing regional initiatives related to disaster management, through the implementation of specific projects such as the first and current phases of the Regional Cooperation Programme in Meteorology. In cooperation with other regional groupings (COMESA, IGAD and SADC), IOC is also involved in a project called Preparation for the Utilization of the Second Generation Meteostat in Africa (PUMA). This project is under the auspices of the European Union-assisted African Monitoring of the Environment for Sustainable Development (AMESD) initiative. In addition, IOC has developed a Regional Coral Reef Monitoring Network of the Member States of the Indian Ocean Commission, in conjunction with the Global Coral Reef Monitoring Network (GCRMN) and with the support of the World Bank’s World Environment Fund. 

These project interventions, as well as the positive orientation towards disaster risk reduction in some of the IOC member states such as Madagascar, bode well for the future in terms of developing a common sub-regional comprehensive disaster management policy and institutional framework. IOC has organized a sub-regional consultation on disaster risk management and plans to develop a sub-regional strategy with the strong support of UN/ISDR Africa.

2.2.7.
COMESA and LAS

The Common Market for Eastern and Southern Africa (COMESA) and League of Arab States (LAS) wish to develop disaster management mechanisms and have been active participants in regional fora on the subject over the last two years.
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3.1.
Development of institutional frameworks

3.1.1.
Status of stage of development of institutional frameworks

Disaster management involves the implementation of policy objectives by means of programme activities in compliance with a legislative setting. Therefore, national institutional frameworks are important in the governance of national disaster responsibilities. Establishing them requires: (1) the preparation of policy frameworks,  and review and development of supporting legislation; (2) the establishment of national structures for disaster management; and (3) preparation of national plans, programmes, operational directives and other planning tools.

National initiatives of developing institutional frameworks have been successful in establishing policies, legislation, plans and agencies for disaster management in African countries. However, these efforts have not been systematic in their implementation. Countries such as Cameroon, Ethiopia, Lesotho and Mauritius have all the above-mentioned three components in place, but not all countries have passed thorough these phases.

African countries are at four different stages of development regarding the existence of national policies for disaster management. First, there are countries, including Nigeria and Djibouti that are at the planning stages in developing national policies. At the second stage are countries, such as Senegal and Gambia, that have policies relating to disasters caused by specific hazards but are yet to develop comprehensive policy frameworks that cover risks from multiple hazards and vulnerabilities, and specify policy objectives and strategies for cross-sectoral interventions. Third stage countries, including Seychelles, have drafted comprehensive national policies in an experimental operational mode prior to finalization and approval. At the fourth stage are countries such as Botswana, Cameroon, Ethiopia, Gabon, Lesotho, Madagascar, Mauritius, Mozambique, Namibia, South Africa, Uganda and Zambia that have developed comprehensive disaster management policies as at the end of 2003.

The stages of development of national disaster management legislation and plans reflect the variation in the status of policy frameworks. Country examples of the various stages of the design of legislation and plans in Africa are shown in Table 1.

It is worth noting that countries (such as the Comoros and Gambia) do not currently possess national disaster management plans or comprehensive policies. However, all countries have some existing legislation that contain issues relating to disaster management. Details on institutional frameworks, including the nature of the national disaster management organizations (NDMOs) of selected countries are summarized in Annex C.

Table 1

Status of national disaster management legislation and plans in selected countries in Africa

(as of December 2003)

	Status of legislation/plan
	Country example: Legislation
	Country example: Plan

	Planned
	Seychelles, Uganda
	Djibouti, Gabon, Madagascar, Nigeria

	Agency-related national law in place
	Ghana, Nigeria, Ethiopia
	N/A

	Drafted, awaiting approval
	Gabon, Mozambique
	Kenya, Seychelles

	In place
	Cameroon, Lesotho, Madagascar, Mauritius, South Africa
	Cameroon, Central African Republic, Ethiopia, Ghana, Lesotho, Mauritius, Malawi, Mozambique, Uganda


Countries such as Lesotho, Cameroon and Zambia have developed their disaster management legislation in tandem with the policy framework when they passed enabling laws in the same year as national policies were developed or approved. However, in terms of sequencing, a review of stages in the development of the components of the institutional framework for disaster management in Africa shows that countries generally formulated policies first, followed by the supporting legislation and finally the national disaster management plan or programme.

Nevertheless, this has not always happened. There are countries, such as Botswana and Uganda, that have policies in place but have not yet passed their disaster management legislation. This is partly because preparatory activities for legislation design and ratification, such as the review of existing legislation and developing a law drafting action plan, take time.

In other cases, countries consider the existence of disaster management plans and programmes, which are visible instruments for demonstrating and executing political commitment to disaster management, as so important that they sometimes do not wait to put in place legislation before developing their plans. For example, the national plans of Uganda and the Seychelles and the draft plan of Mozambique are based only on their policies since their national legislation instruments are only now being planned.

The varied stage of development of national disaster policy, legislation and plans has arisen because some national authorities embraced the need for a disaster management policy earlier than others. Other contributory factors include differences in understanding what the development of disaster management institutions really entails and differences in development capacities among countries.

Nonetheless, this variation is significant with respect to the need to harmonize national policies for effective regional disaster management. Since disasters are not country contained, the extent to which one country is able to minimize disaster risks has implications for its neighbours. Harmonization of response measures also facilitates collaboration and assistance.

Effective harmonization of national disaster policies and legislation depends on many factors. These include the development and dissemination of best practices and standards in institutional development, and monitoring progress in the implementation of national and sub-regional institutional frameworks. Developing standards requires an agreement on the harmonization of concepts, terms and procedures in disaster management, particularly in risk assessment, early warning and emergency management. It also needs documentation and assessment of good practices in institutional development.
3.1.2.
Policy coverage

Reflecting the variety of national contexts, the comprehensiveness of disaster management policies varies in Africa.

At one end of the range are the policy statements of countries such as Zambia and Malawi that contain a more narrow focus on agency-focused disaster management concerns. The latter situation has arisen because, based on standard practice, the responsibility for coordinating the implementation of national disaster management plans is given to a lead organization. Consequently, national policies tend to focus on prescriptions for the function, management and related institutional issues of the national disaster management organization.

At the other end are the policy frameworks of countries such as Uganda and Senegal that contain a very broad specification of policy objectives and strategies for cross-sectoral interventions and integrated development for disaster risk reduction. These cases represent comprehensive policies. The case of Uganda provides an example of good practice in formulating comprehensive policies for disaster risk management. The Disaster Preparedness and Management Policy of Uganda established an integrated and multi sectoral approach to disaster management by providing : (i) a broad policy framework for harmonizing sectoral and cross-sectoral policy objectives, (ii) guiding principles and strategies in several key cross-sectoral themes identified as essential for effective disaster management, and (iii) guidelines for various stakeholders involved in disaster management (The Republic of Uganda 2002).

3.1.3.

Contents of national legislations

Disaster management legislation are expected to recognize the legal obligations and responsibilities of governments and provide legal authority for operationalizing national policies, strategies, institutional framework and action plans, including stakeholder responsibilities, the nature and conditions of linkages with other laws, regulations, standards and institutions, and regional and international cooperation. The contents of the legal frameworks vary from one country to another, as the areas of coverage in national disaster management legislation are chosen to achieve the objectives of their national policy provisions. Generally, national legislation contains the objectives of policy and institutional arrangements to implement the policy at the national and various local levels, including the functions of various key stakeholders and the financing of the institutions and their operations. Most also cover provisions for declaring and managing emergencies as well as conventional provisions such as definitions and repeal of specific associated legislation.

An interesting observation emerges: there are two extremes in specifying the contours of national frameworks for disaster management within national legislation. At one end is the prescriptive model exemplified in the case of Uganda’s policy statement that provides detailed stipulations regarding the objectives, guiding principles and strategies for key stakeholders and inter-sectoral relationships. At the other extreme is the national disaster bill of South Africa that only provides principles for relevant state organs to produce their own disaster management frameworks. 

The South Africa situation appears to provide wider latitude for disaster management authorities to determine the specifics of the strategies they adopt to interact with other stakeholders. However, the Uganda case is not that restrictive as it may seem because the policy merely provides strategic guidance. Thus, both approaches are complementary and can be combined to inform partnerships in the proposed Africa Regional Strategy for Disaster Risk Reduction. Recognizing the diversity of African countries, combining the two approaches would involve specifying guiding principles for the strategic engagement of stakeholders while providing for each partnership to develop its own operating strategy.

3.1.4.

Scope and coverage of national plans

Obviously, the concept of national disaster management plans mean different things in different countries, as there is little consistency in the plans. Some focus on the objectives, needs, planned activities and guidelines for planning and implementing the phases of the conventional disaster management cycle, such as the case of Ghana. Other plans, including that of Namibia, focus on improving the organization and management of the entire disaster management system, not only that of the national disaster management organization. Other plans, such as that of Ethiopia, contain little management and institutional function guidelines as they emphasize thematic interventions for enhancing systemic effectiveness for disaster prevention and mitigation.

The above three approaches reflect the institutional characteristics of the national disaster management system in a particular country. The approach represented by the Ghana national disaster management plan is useful for institutionalizing the basic practice of disaster management within a country, but it is less suitable in situations where the emphasis is on integrated disaster risk management. In this particular situation, the examples of Namibia and Ethiopia are more applicable. 

The varied coverage has implications for harmonization, as in the situation of plans and legislation discussed earlier. However, harmonizing policies and strategies is generally more difficult than harmonizing implementation plans. This is because once policies and strategies are harmonized, operational plans can be coordinated correspondingly through various mechanisms. 

3.1.5.
Disaster plans in relation to conventional management planning

The goal of disaster risk reduction is to implement scientifically sound, cost effective and integrated actions that reduce or prevent risks arising from disasters within the context of relevant socio-economic, political, cultural and other considerations. Achieving this requires an effective management of risks. Disaster risk management is the process of identifying, evaluating, selecting and implementing actions to reduce disaster risks. It involves estimating the magnitude of disaster risks, evaluating their relative importance to relevant decision-makers, planning to address those risks judged important and assessing the outcomes. The crucial role of planning in risk management is clear.

Since risk management covers problem identification, analysis, decision-making, implementation of optimal options and performance assessment, it is important that disaster risk management plans follow conventional plan formats or structures.

Conventionally, management plans consist of objectives, resources, activities, responsibilities, timeframe, plan risks, and monitoring and evaluation. However, the structure of disaster management plans has not followed this format consistently. For example, specific time-bound or target-related activities and monitoring and evaluation provisions have not been covered in nearly all the plans reviewed. In the case of South Africa, however, the approach adopted was that the national disaster management legislation required the framework plans (to be produced by national and provincial disaster management authorities) to cover those conventional plan topics.

The quality of plans helps to ensure their effectiveness. Hence, the inadequate quality of national disaster management plans is one of institutional frameworks’ weaknesses that need to be addressed in the proposed Africa Regional Strategy for Disaster Reduction. 

3.2.
Location of authority for national disaster management responsibility

Political commitment is essential for effective disaster management. The location of the national disaster management authority within the administrative structure of government can be a powerful indicator of that commitment.

National disaster management organizations (NDMOs) are located at three levels within national governments in Africa. In countries such as Gabon, Zimbabwe, Ghana and South Africa, they are statutory establishments or departmental agencies within line ministries. In Ethiopia and Lesotho, for example, they are autonomous statutory bodies, while in countries such as Nigeria, Botswana, Uganda, Namibia, Seychelles and Zambia, they are statutory agencies or units within the Office of the President or Prime Minister.

Different ministries serve as homes to national organizations that are part of line ministries. The most common are Ministries of Interior because most countries regard disaster management as an issue of national security. Other ministries supervising national disaster management organizations include those of Defence in the Comoros, Social Affairs in Gabon, Labour, Manpower and Social Welfare in Zimbabwe, Foreign Affairs in Mozambique, and Local Government in South Africa.

Where national organizations are under the direct management of the highest national authority, the relationship can be one of indirect oversight or of direct supervision. For example, in Mauritius, the national authorities (committees) are under the Ministry of Interior but are supervised by the Office of the Prime Minister, while in Namibia the National Emergency Management Committee and its executing National Emergency Unit are directly located in the Office of the Prime Minister.

To help address implementation difficulties, national authorities have sought to exhibit a high level of political support and commitment to disaster management by locating NDMOs in the Office of the President or Prime Minister. There are advantages and disadvantages to locating disaster management structures at particular levels. For example, NDMOs operating as part of line ministries are likely to have greater difficulty coordinating the disaster management activities of other line ministries, compared to a  NDMO located in the Office of the President that may be perceived as being backed by the direct authority of the highest office in a country. In addition, the location of a NDMO in the Office of the President may not guarantee freedom from resource constraints experienced by those located elsewhere. Hence, it is difficult to judge the experience and implication of the various oversight modalities on the effectiveness of disaster management in various countries, but the variety indicates that the effect is country-specific.

3.3.
Emphasis on proactive approach to disaster risk reduction

3.3.1.
Emerging disaster risk reduction approach

National policy frameworks are still largely focused on emergency response and relief. Progress towards disaster risk reduction, emphasizing proactive disaster risk reduction that focuses on reducing vulnerability and mitigating hazards mainly through community-based interventions, is slow in Africa. This is due to several reasons, including the legacy of their institutional history and inadequate knowledge of the transition. However, countries, such as Madagascar, Ethiopia, South Africa and Namibia, have explicitly focused on proactive risk management in their policy frameworks. 

To mitigate disasters and enhance the capability of the people to withstand future disasters, disaster risk reduction requires integration of relief with ongoing development. 

Ethiopia’s National Policy on Disaster Prevention and Management provides a good example of how this linkage could be ensured by: (a) utilizing preparedness to enhance the disaster prevention function of relief, (b) promoting inter-sectoral linkages, and (c) making the community central in disaster management planning, implementation and evaluation.

However, momentum has been generated towards the reorientation of institutional focus on disaster management in Africa. Countries that are in the process of transforming their disaster management policy and apparatus into disaster risk management systems include Djibouti, Gabon, Mozambique, Kenya and the Seychelles. 

3.3.2.
Coverage of large versus localized disasters

A major implication of adopting the risk management approach is the need to pay attention to small, recurrent and localized disasters as well as the more “conventional” large infrequent disasters. Therefore, risk management also requires addressing local risks and emergencies.

This focus was not evident in the majority of policy frameworks reviewed as most of them only covered, made reference to or implied only large, infrequent and high-impact disasters. However, although policy statements did not contain the definition of small disasters, national policies that indicate their concern with disaster risk management, as opposed to disaster management, implied including attention to these types of disasters. In contrast, the policy statements of South Africa and Madagascar are examples of national systems that explicitly include attention to small localized disasters in their policy frameworks.

For the majority of the poor in Africa, it is these small, localized and recurrent hazards that erode the development capacity of communities and their livelihoods through frequent incremental losses in societal and individual resilience. These persistent small and medium-scale disasters signal ongoing risk accumulation. Losses from these disasters weaken the coping and survival capacities of affected communities and households, thereby limiting their resilience to major natural hazards. 

Communities are the first line of response to localized events but local-level risk management is undeveloped in Africa, in contrast to Asia and Latin America. The “Peri-Peri Network” of Southern Africa is promoting that approach and is developing a knowledge base through research and pilot activities (Nomdo and Coetzee ed. 2002). Consequently, it is important to address these in the proposed Africa Regional Strategy for Disaster Risk Reduction.

This can be done through an emphasis on the risk management approach in national disaster programmes, helping countries and sub-regional organizations to develop appropriate institutional mechanisms for participatory, decentralized and community-based disaster risk reduction interventions, and facilitating the integration of disaster management in national and sub-regional development processes.

3.3.3.
Coping strategies

Local people of Africa have understood the threats they face and have evolved varied risk management and coping and survival strategies to sustain their livelihoods, particularly when disaster management policies fail or do not exist. These coping strategies include livelihood system adjustment (such as enterprise diversification), consumption and expenditure management measures (such as changes in nutrition habits and reduction of social services), assets and income management (including asset monetization, labour market adjustment) and traditional mechanisms such as land tenure systems and assistance from community networks.

Some of these coping strategies are partially inadequate because their protective and restorative attributes are weakened by development-induced pressures. For example, increased population and land pressures limit the scope of agricultural cultivation techniques in mitigating production risks (Norman et al 1981, Mellor et al. 1987). Also it is difficult for many of the poor to utilize income-based strategies because of resource and institutional constraints to engage in profitable activities (Dercon 2001). In addition, formal insurance mechanisms are generally not sustainable (Hazell et al. 1986) while self-insurance is ineffective due to the limited access of the poor to assets (Dercon 2001).

Nonetheless, given the importance of these coping strategies for managing livelihood risks, it is important that disaster management policies and programmes safeguard and strengthen them. National disaster management policies and plans have not explicitly focused on strengthening coping strategies. By emphasizing the community-based risk management interventions, national disaster management systems can play significant catalytic roles in enhancing self-protection from effective coping mechanisms at the local level.

3.4.
Sensitivity to multiple disaster risks

National Governments need to regard national disaster management as a fundamental duty derived from their responsibility for ensuring protection and safety of their countries and people against risks due to natural hazards or other causes. This entails, among other things, avoiding or minimizing the impact of risks from all sources to ensure that reducing vulnerability to a hazard does not increase vulnerability to another. Obviously, disaster management plans cannot address all threats but they should endeavour to cover as many natural and related hazards as possible.

Regarding the coverage of hazards in national disaster management plans, the majority appears to be comprehensive in addressing multiple hazards. Governments explicitly make the very strong and realistic links between natural and other disasters and conflict-related emergencies when conceptualizing and formulating their disaster management policies and programmes. Hence, few national plans focus only on “natural disasters”.

Thus, it would be unrealistic for any proposed interventions not to take a holistic view of livelihood threats, including complex emergencies. Perhaps this broad coverage of all types of disasters is more appropriate at the national level since it would be impractical to cover every type of disaster in a regional strategy. But, because nearly all national disaster policies refer to all hazards, the proposed Africa Regional Strategy for Disaster Risk Reduction would need to adopt a comprehensive but graduated approach in supporting multiple-hazard disaster management in phases on the continent.

3.5.
Integration into development policy

Incorporation into national development policy is a key action required to mainstream disaster management into development processes. This inclusion provides directive principles of state policy regarding links between disaster management and other aspects of national development.

Some national disaster management policy frameworks clearly articulate the integration of disaster reduction in national development processes as an objective. For example in South Africa, one of the two main planks of the new strategic approach to disaster management under the country’s Disaster Management Bill involves integrating disaster prevention and mitigation in development and business processes. Similarly, one of the major objectives of the National Policy on Disaster Management of Mozambique is to incorporate disaster management into overall national planning. Ethiopia’s Directives for Disaster Management and Prevention explicitly espoused the critical link between disaster response and development while the integration of disaster management into national planning is done through an area-based approach involving focus and concentration of integrated resources on target drought-prone areas. 

Some countries have explicitly linked disaster reduction to their national development frameworks. Ghana, Madagascar, Ethiopia, Mozambique are examples of countries that have included disaster reduction as specific thematic focus areas of their Poverty Reduction Strategy Papers (PRSPs). In the case of Madagascar, the PRSP established the broad national development framework for disaster risk management in the country : it explicitly recognizes disaster risk reduction as an integral and key part of policies for social protection and calls for the strengthening of disaster risk reduction and management systems as well as integration of disaster management in sectoral policies. Also the Ghana PRSP 2002-2004 contains programmes in early warning, rapid response, institutional capacity and communication aimed at preventing disasters and their impacts on the poor as a thematic focus area. In addition to the PRSP, there are examples of disaster risk management being incorporated in United Nations Development Assistance Frameworks (UNDAFs) in countries such as Rwanda and Djibouti.

However, inclusion of disaster management in national development policy does not guarantee enhanced coordination or access to state resources. For example, in the case of Ghana, incorporation in the PRSP has resulted in some increased funding for NADMO (National Disaster Management Organization of Ghana) but problems with the effectiveness of coordination persist (Republic of Ghana 2002). On balance, it is desirable to promote the inclusion of disaster management in national strategies for sustainable development. 

3.6.
Financing disaster risk management

It is difficult to obtain information on the financing of national disaster management mechanisms but evidence (Chang-Ko 2003, Mutua 2003, Vordzorgbe 2003) indicates that national disaster management structures in Africa systems suffer from inadequate financial support. This is the result of many factors including the low priority accorded to disaster reduction in national budgeting, lack of dedicated disaster funding mechanisms, low availability of contingency financing in times of disaster, and the role of local authorities and communities in financing disaster management institutions.

Most national plans make provisions for financing national disaster management plans but the approaches vary, reflecting the different national contexts on the continent. These range from mere indications of the policy’s intention to finance the disaster management system through legislative earmarking of funding, to disaster funds to be financed from a variety of sources. This recourse to multiple sources of financing reflects the fact that financing of disaster management plans is a shared responsibility between the State and its development partners.

Some countries, such as South Africa, Mauritius, Botswana, Ethiopia, Namibia, Mozambique and Nigeria, appear to be better endowed financially, including through special funds. However, in most of countries, donors provide the bulk of financial resources for the system. For example in Ethiopia, the National Disaster Prevention and Preparedness Fund depends significantly on donor funding. In Mozambique, donor response to national disaster management financing request has been positive. The fact remains however that, in general, financing requirements for disaster management are difficult to meet by donors (World Food Programme 2003). State resources predominate in the rest of the countries. In Namibia, the National Drought Fund relies significantly on contributions from farmers and agriculture-related industries (Republic of Namibia, 1998). In the exceptional case of Nigeria, the National Emergency Management Authority has assured funding through a mandatory allocation of 20 per cent of the Federal Ecological Fund by national law (Federal Republic of Nigeria 2001).

One way of financing disaster management is through the medium of risk insurance and financing. Almost all the national policy frameworks reviewed were silent on the issue of promoting risk financing and insurance as disaster risk reduction mechanisms. 

However, there are a few exceptions. South Africa’s Disaster Management Bill promotes private sector risk diversification and management tools, including crop insurance. Mozambique’s policy strategy also encourages people to adopt risk insurance mechanisms and other preventive or mutual assistance instruments, while Namibia’s National Drought Policy and Strategy promotes on-farm risk management. In general, use of risk pooling and spreading mechanisms such as formal insurance is not widespread on the continent. However, as noted in Section 3.3.3., informal insurance is a common coping mechanism among African communities.

The financing of disaster losses involves such risk transfer instruments as insurance, reinsurance, private and government risk pools, and catastrophe options. However, these modes of financing are more applicable in developed countries where natural catastrophes are considered insurable. In Africa and other developing areas, the information costs of moral hazard and adverse selection outweigh benefits to the extent that private markets for these risk transfer and spreading mechanisms are undeveloped (Munasinghe and Clarke 1995, Hazell et al. 1986). However, insurance products help manage risks in South Africa, Namibia and other areas of Africa where large-scale agriculture is prevalent. 

3.7.
Knowledge management

Disaster reduction is a process comprising a series of management actions that require the involvement of communities and various stakeholders and partners. Information management and communications, education and training, public awareness and research play a crucial role in this process.

In general, disaster management policy frameworks in Africa have been relatively weak in their coverage of knowledge management, compared to that of issues relating to institutional structures. Where the policies covered the subject, discussion has mainly involved official information and dissemination programmes and channels for public awareness and, in some cases, education and training, whereas attention to promoting research for risk reduction has been relatively limited. Overall, popular and community involvement in information generation and dissemination requires greater attention in disaster management in Africa.

Despite the limited inclusion in policy frameworks, there are activities on the ground in areas of knowledge management other than public awareness programmes. There has been progress in application of information, communications and space technologies in disaster and environmental management but the human dimension of communication has received relatively less attention.

Effective disaster management requires that the information and communication sub-system of national disaster management mechanisms enables the vulnerable to receive advance information on disasters, understand the content of the message, accept it and know its use in their response mechanisms. The Communication for Rural Communities Using Radio, Internet, New Information Technologies and Solar Energy (RANET), the Environment and Natural Resources Information Networking (ENRIN), Africa Data Dissemination Service (ADDS) and the Southern Africa Disaster Management Information Project are examples of systems for disaster information management that help achieve this objective.

Training is an essential part of institutional capacity development. In general, disaster management does not feature as a subject in the school curriculum in Africa. However, some training is available at the tertiary level in countries such as Mozambique, Zimbabwe, Tanzania and South Africa. There are also a number of professional training initiatives such as the OFDA Disaster Management Training Initiative for Africa in Botswana, and the Wildland Fire Training Centre Africa (WFTCA) in South Africa. Institutions that provide scientific and research services for disaster management, including the drought monitoring centres in Harare (Zimbabwe) and Nairobi (Kenya), and ACMAD (African Centre of Meteorological Applications for Development) also undertake training in the field. International agencies, such as UNDP, WHO and UN-HABITAT, also run training programmes for disaster management practitioners, but several have limited targets, as seen from Table 2. To enhance progress in human resource development, an International Network on Disaster Management Training in Africa (DIMITRA) was launched recently.

Table 2

Examples of disaster management training programmes of international agencies

	Institution
	Course
	Target participants

	UN/DMTP
	Various modules
	General

	WHO
	Emergency health management; health risk management
	Staff, other UN agencies, donors, health professionals.

	UNEP
	Response to environmental emergencies
	Staff, disaster management professionals.

	UN-HABITAT
	Disaster management capacity building programme
	Open to specialists & stakeholders

	UNICEF
	Humanitarian principles
	Staff, humanitarian workers & managers.

	ILO
	InFocus Programme on Crisis Response &  Reconstruction
	Staff, ILO constituencies.

	UNITAR
	Environmental Information Systems on the Internet (EISI), disaster management and prevention
	Open to practitioners

	IFRC
	Field assessment and coordination team working, disaster management
	Emergency managers, national societies, etc.

	ICRC
	Health emergency in large populations
	Health professionals


Sources: Various publications of the agencies

3.8.
Gender

As indicated in the Introduction part of this Report, natural hazard risks affect development in general, and livelihoods in particular, while disaster management is part of the management of livelihood risks. Hence, gender concerns within the development context are relevant in the disaster context. 

There are gender differences in vulnerabilities, disaster impact, coping strategies and response measures to reduce vulnerability. These differences arise from gender-specific needs and the social interpretation of gender that is reflected in gender roles and relations in society. Therefore, gender is a key factor in the society’s vulnerability and response to hazards.

For example, gender-based inequalities interact with other social factors, such as family and community care responsibilities, to place women and girls at high risk. In addition, the responsibilities of women amplify during disasters. Moreover, gender-based attitudes might undermine women’s recovery from disasters if they lead to inadequate access to disaster response services by women.  These negatively impact the flexibility with which women can react to potential disaster situation  (DAW and UN/ISDR 2001).

In Africa, much of the national economies is in the hands of women and they work much longer than men but they have less access to productive resources and control over the output of their labour. In addition, capital formation patterns tend to be biased against investments that could unlock their potential (Gleb 2001). These forms of bias increase the vulnerability of women in Africa to hazards, partly through a reduction in their coping capability.

Thus, there are development costs to gender bias and clear benefits to reversing gender inequality. Emerging studies show that investment in gender-inclusive growth would significantly raise the growth potential of Africa economies (Gleb 2001), and this would help reduce people’s vulnerability to natural hazards. Hence, effective mainstreaming of gender perspective in disaster management helps reduce gender inequality, which would contribute to overall development and poverty reduction. This gain would be additional to the direct benefit from improvement in societal vulnerability to natural hazards. However, none of the policy frameworks reviewed, apart from that of Uganda, mentioned gender concerns as an explicit policy or programme objective.

Enhancing gender aspects of disaster risk management is not about simply increasing women’s chances of survival and resilience to livelihood risks, but it is about balancing the entitlements and responsibilities of both males and females, and the terms of women’s participation in the disaster risk management process.

4.
Coordination and cooperation

4.1.
Governance, participation and decentralization

Integrating disaster management in development processes is a collaborative effort that depends on the participation of a wide range of actors. Most of the national disaster programmes in Africa recognize the key roles of non-state entities and communities in disaster management. Consequently, the policy frameworks of countries, such as Ethiopia, Lesotho, Uganda and South Africa, emphasize participatory and decentralized planning and implementation as central to their disaster management strategies, and specify roles for non-state entities. For example, Uganda’s Disaster Preparedness and Management Policy contains objectives, guiding principles and strategies for humanitarian agencies, donors, the private sector and civil society involved in disaster management. In the cases of Lesotho and South Africa, panels that advise the highest authority on disaster management include non-governmental and private sector representatives. In Namibia, the private sector is to contribute directly to the National Drought Fund through agriculture-related industry levies.

However, the extent of actualizing these recognized roles varies. In most situations, the development of disaster management interventions still follows the usual “parachute drop” approach whereby outside (local and foreign government) development “experts” drop in to design programmes and drop out for communities to implement them. Often citizens are merely recipients of disaster management activity outputs, largely being relief delivery by government and other internal and external donors. Consequently, their participation in designing those programmes is invariably very limited and muted.

Participation issues are part of governance considerations that are central to ensuring that development contributes to disaster reduction. Because disaster reduction is a development process, issues of economic, political and administrative governance are crucial for the effective organization of disaster management processes and institutions. The national government remains a key player in disaster management but good governance requires that the State facilitates, and does not dominate, the sharing of decision-making power among all stakeholders in disaster management.

Despite the growing awareness of the role of non-governmental entities, most national disaster management policy frameworks still rely on command and control and authoritarianism instead of self-consent and appeal to personal interests in disaster management. The concept of rights-based development is yet to permeate the thinking of national policymakers regarding ensuring people’s right to safety and protection against disasters as a basic human safety right. Also, disaster programmes are seen as moral obligations and are therefore very rarely or only perfunctorily debated in national legislatures.

However, countries are making efforts to enhance disaster management governance. For example, the practice of volunteerism is being promoted in countries such as Ghana and Mozambique ; community involvement is being encouraged in risk identification, such as for volcano early warning, in the Democratic Republic of Congo ; and national legislatures are gradually getting involved in environmental issues, including through AMCEN (African Ministerial Conference on the Environment), some of whose members are parliamentarians.

4.2.
Sectoral considerations and coordination

A nation’s disaster policy comprises the totality of sectoral and cross-cutting policies that promote safety from disasters. Hence, to be comprehensive, national disaster management policy needs to be linked to country-specific sectoral policies that contribute to integrated disaster management. For example in Ethiopia, the national disaster policy framework comprises the National Policy on Disaster Prevention and Management, economic development, agriculture and food security strategies, as well as national policies for employment generation, population, health, and environment.

Partly because of the multi-sectoral nature of disaster management, sectoral ministries and agencies are still responsible for implementing disaster management plans and programmes on the ground in several African countries, although overall national responsibility lies with national disaster management organizations. Hence, in the majority of situations, national policy prescriptions for disaster management are composed of policy directives from individual sector lead agencies or inter-sectoral arrangements.
Within this multi-sectoral setting of disaster management, compliance and enforcement of laws, regulations and standards are also governance-related issues. The reality is that disaster management is a hostage to sectoral management. This is because although there are national laws on disaster management, these are often establishment legislation for national disaster management authorities. Ensuring compliance with specific issues, such as water management and land use in agriculture, is the responsibility of sectoral authorities. This situation weakens the governance base of disaster management as a stand-alone programme. Overcoming this requires the integration of disaster management in development.

Disaster management is a shared responsibility involving multi-disciplinary and multi-stakeholder processes. Key stakeholders in disaster management comprise government, communities, non-governmental organizations, donor agencies, traditional authorities, the private sector, and academic and research institutions. They perform functions related to several areas of responsibility in disaster management, mainly policy and legislation development and enforcement; regulation of disaster management activities, resource provision, knowledge generation and exchange, advocacy, and public awareness. A matrix of responsibilities of the various stakeholders is given in Annex D.

Mainstreaming disaster management in development processes means considering disaster issues within decision making processes relating to national development goals and mechanisms. This involves incorporating disaster risk reduction principles in development sector management to ensure that sectoral interventions do not increase disaster risks. It also involves including sectoral considerations in disaster management policy and planning. This depends on improving coordination between sectoral interests and those of disaster management.

In promoting enhanced coordination in disaster management, the objective is to seek convergence and coherence among various stakeholders, sectors and levels of authority. Coordinating disaster and development management to achieve convergence requires:

· a comprehensive development framework incorporating all relevant sectors and cross-cutting themes; 

· the harmonization of terms, concepts, approaches common to disaster management and relevant sectors ;

· information systems that cover key issues in sectors of relevance to disaster management and vice versa ;

· coordinating mechanisms based on clear and agreed objectives, processes, structures, outputs and inputs ;

· effective partnership between the disaster management community and development sector managers;

· investment in capacity to enforce revised institutional provisions required for effective coordination.

4.3.
International cooperation

Most of the policies focus on national disaster management concerns: sub-regional and international cooperation is not a major theme in the disaster management policy frameworks available for the Review. Only a few countries, including Madagascar, Cameroon, Mozambique and South Africa, cover regional cooperation in their frameworks. This limited specification of international cooperation as a policy objective could be because it is an instrument of policy and not an end in itself

In reality, regional and international cooperation has been, for disaster management, an important mechanism providing resources, including food, information, and knowledge for disaster management. A wide variety of development organizations provide services to promote disaster risk management on the continent, but the United Nations System, bilateral donors and private volunteer organizations (PVOs) are the major sources of facilitating services in support of disaster management development in Africa. Areas of contribution by development partners include coordination of disaster management systems development, risk assessment, environmental management, land use planning and emergency management.

Within the UN System, the main institutions involved in disaster management development in Africa include OCHA, UN/ISDR and UNDP. The principal functions of these three agencies are complementary. OCHA coordinates international humanitarian assistance, ISDR disaster reduction policy and advocacy at the international level, while UNDP is responsible for national capacity building for disaster reduction and support to humanitarian coordination (OCHA, ISDR Secretariat and UNDP 2003). 

Others UN agencies involved in disaster management in Africa include WMO, WFP, FAO, UN-HABITAT, UNICEF, WHO and UNESCO. Examples of activities of key UN agencies involved in disaster management and risk reduction in Africa are given in Annex E.

A functional matrix of some of the key institutions that are active in supporting the development of disaster risk management in Africa is presented in Table 3.

Table 3

Function matrix of examples of sources of disaster risk management development services in Africa*
	Function/service
	Examples of institutions

	Coordination of disaster management system development
	UN/ISDR

	Advocacy and public awareness
	UN/ISDR, UNDP, UNEP, UN-HABITAT

	Institutional development
	UNDP, FAO, IFAD 

	Risk identification, early warning
	WMO, USAID, WFP, FAO, UNEP, UNICEF, USAID, WHO, UN Conventions, Italian Cooperation

	Education and training
	UNDP/DMTP

	Research
	UNDP, WMO, UNEP, UN-HABITAT

	Environmental management
	UNEP, World Bank, GEF, UNDP, HABITAT, DFID

	Social protection and safety nets
	WFP, OCHA, IFAD, World Bank, UNICEF, HABITAT, UNV 

	Land use planning, urban & regional planning
	HABITAT, World Bank, UNDP

	Physical/structural measures
	World Bank, AfDB, UN-HABITAT

	Preparedness and emergency management
	OCHA, WFP, OFDA, IFRC, UNICEF, UNHCR, WHO,UNV 


* UN’s DMTP is managed by UNDP in collaboration with 25 UN and international agencies

Many donors believe in the concept of disaster risk reduction and that more can be done to achieve it but the challenges are tremendous (La Trobe, S. and P. Venton, 2003). These include difficulties with the humanitarian and development communities investing more in risk reduction, coordination of donor activities and limited funding for risk reduction work. Measures to enhance the contribution of donors to disaster risk management in Africa include demonstrating evidence of success and institutionalizing a coordinating platform at regional level. 

5.
Gaps, constraints and needs

5.1.
Gaps in disaster risk management  

The foregoing analysis provides the basis for identifying gaps in disaster management  practice in Africa that need to be addressed to facilitate adoption of the risk reduction approach and for integrating disaster management into development undertakings.

5.1.1.

Incomplete institutional frameworks

There is a trend towards strengthening disaster management capabilities on the continent. However, most of the existing plans do not possess the technical requirements of management plans. The quality and coverage of the policy frameworks need to be upgraded and expanded.

5.1.2.

Orientation towards disaster risk management

National policy frameworks espouse the disaster risk reduction focus, but the legislative framework and institutional mechanisms still reflect emergency response and relief orientation. 

5.1.3.

Mainstreaming disaster management in development processes

Disaster management is not yet integrated in the overall national development frameworks of the majority of countries in Africa, only a few have it in their PRSPs or UNDAFs. Because mainstreaming disaster risk reduction in development processes enhances the sustainability of both, the proposed Africa Regional Strategy should aim at closing this significant gap. 

5.1.4.

Financing disaster risk management

Most disaster management institutions face financing gaps. Financing disaster management is a shared responsibility, but the burden has fallen mostly on donors and National Governments. But there are also content gaps in the plans of several countries regarding financing of disaster management because they do not provide for alternative ways of investing in risk reduction by people and communities at risk.

5.1.5.

Knowledge management

There are gaps in the institutional frameworks regarding the adequacy of proposed interventions in knowledge management, particularly in information management and communication, education and training, and research.  

5.1.6.

Participation and governance

Most of the national disaster management systems are agency-centred with interventions designed around national institutional authorities responsible for disaster management. This places great store on developing the institutional capacity of the national disaster management organization per se with its attendant inadequate attention to the subject of the system: the people. 

5.1.7.

Gender

The lack of explicit specification of gender objectives in disaster management  frameworks in Africa is a significant programming gap.

5.1.8.

Inter-country collaboration

Only a few countries have covered regional cooperation in their national disaster management policy frameworks: the focus was largely on national concerns. Therefore, the proposed Africa Regional Strategy needs to explicitly promote inter-country coordination and collaboration.

5.1.9.

Sub-regional mechanisms

The effectiveness of the proposed Africa Regional Strategy would depend on the extent to which RECs (Regional economic communities) develop their disaster management mechanisms and capabilities. The uneven playing field regarding sub-regional capabilities constitutes an obstacle to the effective implementation of the Regional Strategy.

5.2.
Major problems

These gaps result in the following obstacles to the development of disaster management mechanisms in Africa: 

5.2.1.

Mainstreaming disaster risk management in development

Weak integration of disaster management in development is due mainly to inadequate knowledge and information on disaster risks and management, low advocacy for action-driven political commitment, uncoordinated and non-integrative planning, weak compliance with laws, regulations and standards, and inadequate stakeholder participation and commitment.

5.2.2.

Financing disaster management plans

Inadequate financing for disaster management plans is the result of many factors including the low priority accorded to disaster reduction in national budgeting, lack of dedicated disaster funding mechanisms, low availability of contingency financing in times of disaster, and the role of local authorities and communities in financing disaster management institutions. In addition, national disaster management plans do not diversify their financing sources to include risk transfer instruments mainly because they are generally not applicable in Africa.

5.2.3.

Governance of disaster management mechanisms

Inadequate governance in disaster management is partly the result of the isolation of disaster management from sustainable development and the focus on emergency management that requires citizen compliance with contingency plan measures. Also, stakeholder participation is often low, partly due to the top-down, State-dominated and agency-centred approach to disaster management. Decentralization of disaster management is tied to and suffers similar problems as decentralized development administration. These include limited devolution of decision-making authority,  inadequate competencies and capacity to fulfill decentralized responsibilities, conflicting institutional relationships and authorities, low fiscal decentralization and weak public-private partnership management (Ndegwa 2002).

5.3.
Major needs and interventions

Based on the review of disaster management institutional frameworks and analysis of  gaps and constraints, the following needs were identified to fill gaps in and reinforce positive aspects of disaster management mechanisms in Africa to enhance their effectiveness and impacts. 

5.3.1.

Helping to develop institutional frameworks

The proposed Africa Regional Strategy would need to help develop the missing elements of institutional frameworks for disaster risk management at national and sub-regional levels, particularly national legislation, and improve the quality of the policy frameworks. A major objective of this should be to improve the knowledge base for disaster management operations, including information management and communication, education and training, public awareness and research.

5.3.2.

Re-orienting disaster management towards risk reduction approach 

Institutionalizing risk management involves modern approaches that emphasize decentralized co-operative interaction with people living with risks, based on the principle of self-consent in promoting popular compliance with disaster warnings and safety advisories. This will promote personal and community responsibility for protection against disasters based on participation and knowledge-sharing in disaster risk reduction. Transforming this mentality also involves re-orienting the private and non-governmental sectors towards improved risk management.

Progress in institutionalizing disaster risk management also requires re-orienting the focus of disaster management interventions towards addressing vulnerabilities and expanding the scope to cover other human security threats such as conflicts and localized disasters. This includes implementing proactive and comprehensive risk and vulnerability information systems that can be used for normal development planning and for disaster early warning during times of crises.

5.3.3.

Addressing multiple risks 

National, sub-regional and regional authorities are concerned with human security, not just disaster risks. Hence the link which National Governments, RECs and the AU Commission have established between disasters and conflict resolution and peace management. Therefore, for the proposed Africa Regional Strategy to gain expeditious acceptance among the leadership of AU member States, it would have to recognize that link and offer some interventions in that regard.

5.3.4. Enhancing the financing of disaster risk management 

Risk sharing is essential in risk management but several national plans do not include provisions for utilizing risk transfer instruments such as insurance. Hence, there is the need to undertake research into the applicable modalities of utilizing these tools of risk reduction in disaster management and to support some pilot interventions.

5.3.5.

Improving participation in disaster risk management processes 

There is the need to develop people-centred disaster management systems that assure long-term beneficial impacts of disaster management interventions on people in target communities. The culture of disaster management organizations has to change to an understanding that it is people who manage disasters, not institutions. This calls for partnership between local people and institutional structures, and coordination of their risk management mechanisms, not excessive technocracy. The proposed Africa Regional Strategy needs to promote that partnership.

In addition, institutionalizing risk management involves modern approaches that emphasize decentralized cooperative interaction with people living with risks based on the principle of self-consent. These approaches promote personal and community responsibility for protection against disasters based on participation and knowledge-sharing in disaster risk reduction. Ultimately, this promotes popular compliance with disaster warnings and safety advisories. Transforming this mentality also involves re-orienting the private and non-governmental sectors towards improved risk management. These processes need to constitute essential tasks of the proposed Africa Regional Strategy.

5.3.6.

Improving coordination in disaster risk management 

Adequate clarity about institutional responsibilities and coordinated interventions is central to the effectiveness of disaster management mechanisms, both within countries and sub-regionally. Hence, effective coordination of sectoral, institutional and locational roles is essential for the Regional Strategy to work. The Strategy should clarify implementation roles at the regional and sub-regional levels, roles aimed at strengthening and improving the effectiveness of coordination at sub-regional, national and local levels.

5.3.7.

Enhancing the governance of disaster risk management mechanisms

By bringing disaster management into mainstream development, it can benefit from ongoing efforts to improve development governance, including through the NEPAD African Peer Review Mechanism. Other ways of enhancing governance of disaster management include:

· assuring professional management such as through effective management planning ;

· enhancing the role of the legislature in developing and enforcing institutional and regulatory provisions;

· improving the generation and dissemination of information on risks and disaster management ;

· promoting greater involvement of non-state entities ;

· pursuing effective and efficient decentralization ; and 

· increasing public awareness of disaster risks and risk management.

5.3.8.

Promoting gender-sensitive risk management processes

Ensuring gender-responsive disaster risk management depends on political commitment to gender-sensitive disaster management policies, gender-sensitive information management, enhanced participation in disaster management, and including gender-sensitive mainstream development priorities in disaster risk management programmes.

5.3.9.

Enhancing international cooperation to support disaster risk management

As in other areas of development management practice, international cooperation has influenced the direction, orientation and progress in disaster management mechanisms on the continent. Consequently, the proposed Regional Strategy will need to consider how to effectively marshal and transform development cooperation to enhance disaster management.

5.3.10.
Adopting continuous learning approach in promoting disaster risk management through research and analysis

For disaster risk management to be effective in promoting risk reduction, other policies need to complement disaster policies. For example, macroeconomic policies need to provide adequate incentives and facilitate the generation and allocation of resources for preventing, mitigating and adapting to disaster risks. Also social policies need to harness and strengthen the social capital of poor and vulnerable individuals and communities. The nature of the interactions between these complementary policies and disaster risk management interventions requires further research and analysis. Issues to be researched include: 

· the risk implications of development interventions ;

· the cost-benefit of disaster risk reduction interventions ;

· development policy constraints on disaster risk management ;

· prospects for risk-sharing instruments, such as insurance and catastrophe finance products, as a disaster management tool in Africa ; and 

· types and strengths and weaknesses of alternative modes of inter-sectoral coordination in development administration in Africa.

The areas identified above constitute the basis for further determining priority interventions for the proposed Africa Regional Strategy as resource, capacity and other strategy design parameters become clearer during the Strategy formulation process. 

6.
Conclusions and implications for the proposed Africa Regional Strategy for Disaster Risk Reduction

6.1.
Major conclusions

Reflecting the status of policy development, African countries are at various stages of developing legislation for disaster management. There are comprehensive disaster management laws in place in a few countries, some have drafted these legislation and are awaiting to undergo or finalize statutory approval processes, while others plan to develop legislation. In some cases, the national disaster management legislation in force is not comprehensive but only covers the establishment of the national agency for disaster management. In others, legislation for disaster management is scattered in several sectoral or cross-sectoral statutes. In some countries, the national environment management authority has national responsibility for disaster management. Also there are countries where no clear disaster management laws exist.

Thus, disaster risk management is progressing but unevenly in Africa. The pace of transformation from emergency-oriented disaster management to vulnerability-focused disaster risk management can best be described as moderate. In addition, where disaster risk management policies have been installed, the institutional framework needs strengthening.

While these conclusions suggest that national disaster management systems are limited in several aspects, it is important to recognize that national disaster management authorities are in the midst of significant change. Thus, there is legitimate promise in the institutionalization of disaster risk management in Africa, but there are also many challenges. The proposed Africa Regional Strategy holds the promise of helping to facilitate this transformation. 

6.2
Implications for the proposed Africa Regional Strategy for Disaster Risk Reduction

6.2.1.

Conditions for the success of the Strategy

Given the weak status of disaster risk management, the proposed Regional Strategy should aim at enhancing disaster risk management and promoting its mainstreaming in sustainable development in Africa. Prospects for developing and implementing a regional disaster management strategy are encouraging. Governments are revamping or building their disaster management mechanisms, particularly towards disaster risk management, while sub-regional mechanisms are at various stages of development or planning. In addition, the African Union is in place and the NEPAD process of galvanizing a new development era in Africa is taking shape progressively. Also civil society engagement in development is increasing and governance improving. Furthermore, the international development community is calling for increased support for disaster risk management in Africa. These developments, and others, enhance the chances of success of the Regional Strategy.

Nonetheless, the effectiveness of the Strategy depends on some factors linked to the above. These include:

· proper design and planning of policy, strategic and programme frameworks ;

· effective implementation by all stakeholders ; 

· ensuring sustainability of interventions, including through adequate political resources such as commitment and financing at national and sub-regional levels ;

· progress on the overall NEPAD initiative at the continental level ; and

· adequate support from development cooperation.

6.2.2.

Desirable principles of proposed Regional Strategy

The Regional Strategy should be based on the following desirable characteristics:

1. Needs-based and strategic: focus on disaster risks, prioritizing interventions, responding to real and fundamental needs and cover key issues, emphasizing prevention and mitigation particularly at local levels.

2. Inclusive: transparent, collaborative, national and multi-stakeholder involvement, providing added values to all parties, recognizing differentiated capabilities.

3. Comprehensive: multi-disciplinary, multi-institutional, integrated and balanced across sectors and countries; and link regional, sub-regional, national and local priorities and actions.

4. Legitimate: nationally-owned and country-driven, reflecting shared regional and national vision, backed by strong political commitment.

5. Efficient and responsive: accessible, affordable, sustainable; cost-effective, management-efficient and outcome-effective; flexible and adaptable; built on existing processes and strategies in phased modular approach; linking the short to the medium and long term; satisfying resource requirements; based on monitoring, assessment, follow-up  and feedback. 

6.2.3.

Process approach to the development of the Regional Strategy

A process of change is unfolding within the disaster management community in Africa.  Strengthening this requires adopting a strategic stance, including moving away from designing a fixed regional disaster management plan to start a participatory and adaptive process of change. At a broad level, the ongoing initiative of developing an Africa Regional Strategy for Disaster Risk Reduction should be seen as a process, a continuous effort to manage change and not merely an exercise to produce yet another document. Indeed the disaster management landscape, in Africa, is strewn with discarded and unimplementable strategy documents. Therefore, developing this Strategy should involve four categories of processes necessary to operationalize the above principles/characteristics:

· Political process: engendering strong and sustained political leadership and local commitment.

· Technical process: undertaking the range of analytical and planning activities involved in strategy development.

· Participatory process: sustaining involvement of all interested and affected parties.

· Resource mobilization process: ensuring available, adequate and sustainable resources for planning and implementation and feedback.

6.2.4.

Roles of the proposed Regional Strategy

Based on the findings of the Review, it is recommended that the proposed Africa Regional Strategy for Disaster Risk Reduction should play the following roles: 

1. To facilitate the engendering of change in the policy, legal and institutional environments for disaster risk management practice ;

2. To advocate for coordinated, timely and enhanced action in several areas, including marshalling political leadership commitment and public involvement, promoting supportive modifications in policy, legal and regulatory frameworks, and harmonizing cross-border strategies ;

3. To be a catalyst source of ideas and seeding actions to elicit response from other actors; and 

4. To coordinate support (including financial resource mobilization) for and implementation of risk management interventions at all levels, particularly capacity development for enhancing disaster risk management practices. 

6.2.5.

Prospective programmatic interventions under the proposed Strategy

A review of priority needs for developing national and sub-regional mechanisms for disaster management implies that the Regional Strategy might focus on supporting interventions in the following areas:

· policy, strategy, legislation and programme design and implementation

· risk and vulnerability assessment, and early warning

· capacity development

· public awareness and education

· information/data

· resource mobilization

· sub-regional, regional and international cooperation

PART 3 – DISASTER RISK ASSESSMENT: A KEY STEP
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7. Disaster risk assessment part of disaster risk management

7.1.
Importance of disaster risk assessment for poverty reduction and sustainable development

In the face of existing disaster risks, National Governments and development-oriented organizations have used various mechanisms to complement the coping and survival strategies of communities and individuals in managing disasters risks in Africa. However, efforts by development planners to manage disasters have largely focused on compensating for post-disaster losses from episodic high-impact hazards, through emergency preparedness and response, and less on reducing risk from prospective hazards and vulnerability
. This is partly due to the fact that more attention has been paid to addressing the immediate-term and apparent physical effects of disasters without adequate consideration of the medium and long-term developmental impacts. 

Nevertheless, as the understanding of the relationships between disasters and development has improved, there is a gradual re-orientation of disaster management in Africa to include increasing focus on disaster risk reduction.

The first step in disaster risk reduction is disaster risk assessment, involving knowledge and understanding of the occurrence and severity of hazards, vulnerability and disaster impacts. Disaster risk assessment is the use of information to determine the nature, likelihood and gravity of risks from the interaction between hazards and vulnerability.

Effective disaster risk reduction, incorporating disaster risk assessment, contributes to sustainable development. In turn, sustainable development strengthens the security of populations so that disaster reduction interventions can effectively help them to alleviate or avoid disaster risks to themselves, their livelihoods and the supporting physical, economic and social base.

During the last three decades, international development initiatives have emphasized the mitigation of development threats, including disaster risks, as an integral part of sustainable development. These key frameworks and commitments include Agenda 21, multilateral environment agreements on climate change and combating desertification, the goals of the Millennium Declaration, and the 1990-1999 International Decade for Natural Disaster Reduction (IDNDR). 

The UN International Strategy for Disaster Reduction (UN/ISDR), the successor to the IDNDR, aims at strengthening the disaster resilience of people and reducing disaster risks to their livelihoods, economic infrastructures, social systems and natural resources. This concern is reinforced by the Plan of Implementation of the 2002 Johannesburg World Summit on Sustainable Development which recognized that an integrated, multi-hazard, and inclusive approach to address all aspects of disaster management, including disaster risk assessment, is vital for a safe and sustainable world. Hence, it recommended various actions at all levels to mainstream disaster risk reduction in sustainable development. Section 8 of the Plan called for strong, urgent and sustained actions to help Africa address natural disasters and their impacts. Achieving this requires promoting sustainable development and poverty reduction through prevention and mitigation of disaster risks by means of mainstreaming disaster risk assessment in development processes in Africa. 

However, present frameworks utilized in evaluating the desirability of development investment in Africa, including conventional financial and economic cost-benefit analyses, are deterministic and do not often take account of risks from disasters emanating from natural and other hazards. Hence, as will be seen from Section 8, the practice of disaster risk assessment is not widespread in Africa. This is because of the limited application of the disaster risk reduction approach in disaster management interventions in Africa, the low knowledge of the process within the disaster management community on the continent, and the need to modify and adapt existing risk assessment frameworks to appraise disaster risks in Africa. Hence the need for frameworks that consider the exposure of development actions to disaster risks by explicitly incorporating disaster risk assessment in development decision making.

Adopting and effectively applying disaster risk assessment frameworks as a component of disaster risk management, especially when based on stakeholder involvement, contributes to better understanding of the hazard exposure and the risk characteristics of development interventions. It allows prospective threat identification that improves time, cost and benefit forecasts related to development activities. This facilitates the application and improves the effectiveness and efficiency of disaster prevention and mitigation activities (including early warning) as well as response interventions. Improving mitigation, based on adequate risk assessment, is a cost-effective way of reducing disaster risk because a dollar invested in mitigation saves between four to 10 in recovery costs
. This contributes to overall socio-economic development by helping to secure and save development resources.

In addition to disaster preparedness and mitigation management, risk assessment is an important development management tool useful for several purposes. These include physical and economic planning (including regulatory framework development), private sector and business decision-making, enhancement of public education and awareness, and promotion of participatory development. 

7.2.
Disaster risk management  
This part of the present Report discusses disaster risk assessment as an integral component of a more comprehensive disaster risk management process. To clarify this relationship, it is instructive to understand the concept of risk.

Risk, as it relates to disasters, can be defined as the “probability of harmful consequences, or expected loss resulting from interactions between natural or human induced hazards and vulnerable/capable conditions”
. In less technical language, a societal element (individual or community, livelihood service, natural environment, and physical structure) is at “risk” or “vulnerable” when it is exposed to anticipated or occurring hazards that are likely to adversely impact it. Hence, disaster risk is the function of the interaction between hazards, exposure to the hazard and the susceptibility to being affected by the hazard. Consequently, the reduction of disaster risks requires concentration on vulnerability and risk considerations, in contrast to focusing on hazard events.

Disaster risk reduction is the management of disaster risks to avoid (through prevention) or limit (through mitigation and preparedness) the adverse impacts of hazards. It is aimed at minimizing vulnerabilities and disaster risks through scientifically sound, cost-effective and integrated actions that reduce or prevent risks arising from natural and related hazards while taking into account relevant socio-economic, political, cultural and other considerations. Thematically, disaster risk reduction involves risk awareness, policy and public commitment, and building understanding through knowledge development and information sharing
. A schematic of the relationship between disaster risk assessment and the entire disaster risk reduction framework, as formulated by the UN International Strategy for Disaster Reduction (UN/ISDR 2002) is shown in Figure 1.

Disaster risk reduction involves adopting the long-term view of reducing prospective as well as currently accumulated risks. Hence, it focuses on proactive management of emerging threats and vulnerabilities, including multiple hazards and vulnerabilities
. Therefore, disaster risk reduction is synonymous with disaster risk management.

Disaster risk management is the process of identifying, evaluating, selecting and implementing actions to reduce risks from disasters to elements at risk
. It involves estimating the magnitude of risks from the potential disaster, evaluating their relative importance to relevant decision-makers, planning to address those risks judged important and assessing the outcomes. 

The framework for disaster risk management involves six steps or stages
, as shown in Figure 2. The risk management planning stage involves defining and characterizing the problem to place it in a wider development context. Risk identification and assessment consists of identifying and analyzing risks associated with the contexted problem. Risk communication and risk decision-making stages focus on communicating risk characteristics to decision-makers, examining options for addressing the risks and making decisions about which options to implement. The last stage of risk management option implementation, monitoring and review involves taking actions to implement the decisions and evaluating the actions taken. The framework is implemented with stakeholder collaboration in an iterative manner because all the stages are inter-linked. 

Figure 1: Framework for Disaster Risk Reduction


Source: UN/ISDR (2002)

Figure 2:  Framework for Disaster Risk Management




7.3.
The disaster risk assessment process

The basic purpose of risk assessment is to develop a future risk profile that can be used to identify and implement actions to correct, manage or eliminate the risk, where feasible. Thus, disaster risk assessment covers “the systematic use of available information to determine the likelihood of certain events occurring and the magnitude of their possible consequences
”. It involves the collection and analysis of information on the potential and likelihood of damage from disaster risks to target communities and their livelihoods, infrastructures and ecosystems. Determining the nature, likelihood and severity of risk and deciding on how to address those risks consists of a series of phased stages, shown in Figure 3, that constitute the risk assessment framework.

Figure 3

Framework for Disaster Risk Assessment
· Risk analysis

*Identification of risk factors

>Hazard identification (determination of geographical location, intensity   & probability)

>Vulnerability assessment (determination of susceptibilities/capacities)


*Estimation of level of risk

· Risk evaluation

*Socio-economic cost-benefit analysis

*Establishment of priorities

*Establishment of acceptable levels of risk

*Elaboration of scenarios and measures

Source: UN/ISDR (2002)

Computationally, assessing disaster risk (expected losses) comprises four steps:

1. Estimating the location, frequency and severity of the hazard

2. Estimating the exposure of elements at risk 

3. Estimating the vulnerability of the elements at risk 

4. Multiplying the hazard, exposure and vulnerability to obtain the risk

Disaster risk assessment covers problem definition, risk analysis and decision-making stages of conventional management but do not typically extend to the implementation and monitoring and review stages of conventional management. Also, conventional management does not routinely include risk communication : risk communication is a critical component of risk management because it is the mechanism through which the decision-making process obtains information. In addition, it facilitates team building during the disaster risk management process.

8.
Experiences with disaster risk assessment

8.1.
Experience with disaster risk assessment in Africa

National disaster management capabilities in Africa are at varying degrees of completeness and effectiveness, but almost all are largely oriented towards response preparedness, with relatively less focus on prevention. Partly as a result, risk assessment is relatively weak in African countries. Data collection on hazards and impacts is ad hoc and informal and systematic data are not collated. Risk and hazard maps are generally unavailable : land use capability maps exist in several countries but these do not indicate the riskiness of livelihoods from occurrence of natural hazards. Some countries, including South Africa, undertake systematic hazard analysis in the form of mapping and other presentational aids; other countries are preparing to develop hazard maps. For example, Nigeria’s National Emergency Management Agency (NEMA) is finalizing plans to establish levels of risk and to produce natural hazard maps, while other countries are improving their coverage of hazards to facilitate improved risk assessment. For instance, Senegal, after the Joola boat disaster in 2002, has strengthened information generation on key hazards.

An emerging phenomenon that would likely ginger interest in disaster risk assessment in Africa is the process of stakeholder consultations (during outlook fora in southern Africa, the Great Horn and West Africa) on weather risk outlooks issued as part of early warning of hydrometeorological hazards. Regarding geological disaster risks, community-based assessment of vulnerability to volcanic hazards is in progress in the Democratic Republic of Congo, while some earthquake hazard analysis exists for the East African Rift System
.

The situation is similar in the case of vulnerability assessment. Only a few countries, such as Tanzania and Gambia, have completed vulnerability and capability assessments. Some countries, including Ghana and Mozambique, have undertaken vulnerability assessment as part of analyses for the preparation of their Poverty Reduction Strategy Papers (PSRPs), while some countries, including Nigeria and Ethiopia, are undertaking, with World Bank assistance, risk and vulnerability assessments for social protection for the same purpose. Recent experiences with vulnerability assessment in Africa include the Sub-Regional and National Vulnerability Assessment Committees system under the SADC (Southern African Development community) disaster and food security initiatives, and vulnerability assessments in some IGAD (Inter-Governmental Authority on Development) countries such as Kenya.

Institutional arrangements for risk assessment are ad hoc and often follow similar arrangements for disaster management, except for countries with specialized institutions with the capability and programmes to undertake specific risk profiling, such as the African Centre of Meteorological Applications for Development (ACMAD) and the Drought Monitoring Centres in Nairobi (Kenya) and Harare (Zimbabwe).

Most of the physical mapping undertaken of risks and hazards are top-down processes with little participation of the people. For example, the detailed risk and hazard identification done for Senegal after the Jola boat disaster in 2002 had little input from the populace
. In general, participatory assessment takes place only in the case of socio-economic risk assessment - often as part of the work on PRSPs. Moreover, there has been virtually no work done on aspects of decision analysis relating to subjective risk estimation and their incorporation in decision-making modeling. 

The main constraints on the development of comprehensive, effective and useful risk assessment products in Africa include : (1) low application of science and technology to measure and forecast hazards, (2) inadequate knowledge of and competence in risk assessment methodologies, (3) low understanding of the importance of disaster risk management for development gains, and (4) inadequate financial resources to fund comprehensive risk assessment programmes. Overall, the limited application of risk assessment in disaster management practice in Africa is a reflection of the low development of disaster management practice and the continued focus on disaster emergency response within the disaster management community on the continent.

8.2. Some experiences with disaster risk assessment in other parts of the world

Risk assessment covers a wide range of fields, including health, safety and environment. However, the application of risk assessment techniques is more extensive in developed countries where it has been used largely in decision-making in industry, for public sector regulation and in disaster management
. Most of the assessments of risks from natural hazards, in the form of hazard mapping, have focused on flood, windstorms and earthquakes
.

In general, countries adopt risk assessment procedures and standards that suit their own contexts, resulting in a wide variety. The variability in processes in risk assessment is shown in the difference in standards, procedures and context of the assessment of risk of dam failure from natural and related causes. For example, in some countries (such as Britain) qualitative methods are acceptable, others (such as Austria) allow the use of partial quantitative methods, while others (such as Canada, Norway and the USA) promote the use of more complex risk-based decision criteria. At the risk decision stage, the tolerance level of acceptable risks of loss from dam collapse is lower in the USA than in Australia. In a country such as Germany where traditionally a lot of emphasis is placed on high construction and maintenance standards, procedures and plans for assessing risk of dam failure do not exist and are only now being developed
.

Worldwide, the evolution of the methodology and application of risk assessment procedures in disaster management has reflected the progression of emphasis from disaster response to disaster risk reduction. Consequently, disaster risk assessment has progressed from sole reliance on single-hazard assessment to the current broader and integrated approaches. In some instances, hazard and vulnerability assessments are used to address multiple-hazard risks. They are also used for advocacy purposes, as was the case of using risk assessment to advocate for international interventions to avert a potential disaster from possible collapse of a bank of Lake Sarez in Tajikistan (Central Asia), the tallest dam in the world
. 

Hazard and vulnerability assessments have also been devolved to community levels where most vulnerability factors operate. Community risk assessment is gaining widespread usage, particularly in Latin America and Asia
. For example, community-based disaster risk assessment initiatives using local volunteers in conducting field-level vulnerability assessments through Participatory Learning Approach (PLA) methods in Bangladesh illustrates local level urban hazard and vulnerability assessment. In Peru, participatory risk assessment processes have resulted in enhanced understanding of the frequency and magnitude of a complex of risks from fires, flash flooding and landslides.

Examples of other efforts to develop comprehensive risk assessment products that can be applied to a variety of hazard situations include risk assessments done in Fiji and in other south Pacific countries, efforts to integrate vulnerability assessments in development planning in the Caribbean, multi-hazard analysis of community risks covering a group of geo-hazards in Australia, and the risk and hazard mapping outputs for Bern in Switzerland
. 

8.3.
Development agency experience in disaster risk assessment

Asian Development Bank (ADB)


Operating in a region very much beset by natural disasters, the ADB is keenly aware of the risks associated with development and its investment interventions. Nonetheless, a review in 2000 indicated that the Bank’s experience with quantitative risk analysis has been very limited to a handful of applications
. These cases of application of risk analysis have involved various attempts at estimating project risks, based on : (1) assumed distributions of the economic internal rate of return (EIRR) [a port project], (2) Monte Carlo simulation based on discrete probability estimates of a few variables [two power projects], and (3) simulation of sensitivity of project outcomes to triangular distributions of key variables [rural productivity project].

The Bank has recognized the need to move its assistance upstream for greater emphasis on early warning, prevention, preparedness and mitigation. This bode well for future support for increased use of disaster risk analysis and estimation procedures aimed at making risk and vulnerability assessment a standard part of country strategies and programmes under its new Emergency Assistance Policy
. With the establishment of a new Regional and Sustainable Development Department (RSDD), the Bank is poised to expand its support to risk reduction activities.

However, there are limitations of this emerging practice in risk analysis : (1) these are examples of standard application of risks in project analysis and not analyses of risks of natural hazards
, (2) these cases adopt quantitative risk determination through estimates of probability, and (3) there is little evidence of the use of multi-stakeholder processes. 

The World Bank

The World Bank has a long history in supporting response, rehabilitation and reconstruction aspects of disaster management with less resource devoted to mitigation. Even then, its lending for disaster mitigation has been concentrated in four countries
. The Bank’s experience with risk analysis has only recently been extended to assessing disaster risks. However, these efforts are increasing as part of a wider initiative of enhancing the Bank’s support for disaster risk reduction, as manifest in the ongoing revision of its relevant Operational Policies and Bank Procedures for emergency recovery assistance for disasters.

At the global level, the Bank is supporting the development of a Natural Hazard Apparent Vulnerability Indicator (NHAVI) for benchmarking countries on a global vulnerability index scale
. At the sub-regional level, it undertook a pilot catastrophe risk assessment of the financial risks of natural hazards in four States in India in 2002 as part of efforts to analyze risk transfer and catastrophe risk financing in India under the Bank’s Asian Initiative
. The study comprehensively assessed the status of housing and public infrastructures in relation to risks from natural hazards, included probabilistic hazard assessment and vulnerability analysis, and provided outputs useful for decision making. Problems encountered in this endeavour included information defects of limited data and weak domestic research.

Also as part of efforts to estimate macroeconomic and poverty impacts of catastrophes, the Bank has recently estimated disaster exposure in selected countries in Latin America, involving flood risk assessment for Argentina, frequency and magnitude of earthquake hazards in Honduras and Nicaragua, in addition to a simulation model of global tropical cyclone.

As another example of sub-regional effort to promote risk assessment, the Bank is supporting the preparation of vulnerability and risk assessment (VRA) studies in key economic sectors (tourism, agriculture and water) in selected Caribbean countries as part of a project to mainstream adaptation to climate change. The VRA will be utilizing climate projection models and climate impact models to be developed under the project in an effort to refine a harmonized methodology for assessing climate change vulnerability and adaptation policy making
.

Caribbean Development Bank (CDB)

The Caribbean region developed capability in hazard assessment and mapping that has resulted in the development of hazard maps, but these maps are few and are often single-hazard large-scale maps
.

The CDB’s recent strategy for natural disaster management moved from earlier focus on post-disaster rehabilitation towards preparedness for disaster mitigation. Although the strategy does not explicitly mention risk assessment as a source of support
, under a new initiative to improve disaster risk reduction and to integrate it in sustainable development, it is programmed that the role of risk assessment will increase
.

Inter-American Development Bank (IBD)

The IDB has had one of the longest periods of experience among regional development banks in supporting and promoting disaster management. The disaster assistance policy of the IDB, initiated in the early 1980s, has moved from sole concentration on reconstruction lending to encompass equal emphasis on disaster response and the adoption of a more proactive and broad disaster risk reduction under its new Policy on Natural and Unexpected Disasters adopted in 1999. This policy provides an array of development services including financial investment, social development, education, research and publications, to support its comprehensive approach to disaster risk reduction. The Bank finances disaster risk management (including risk reduction) directly or through risk-reduction components of relevant sectoral lending
.

In the area of risk assessment, the Bank has supported many interventions, including municipal level risk mapping (in Nicaragua and elsewhere), potential for earthquake occurrences (Costa Rica), flood likelihood estimation and monitoring (El Salvador), and the use of information technology in risk identification (regional). It plans to further support risk information generation and management for making decisions on risk management, including developing country risk development for the region and the evaluation of current risk assessment methods to enhance their applicability in the region. The main financing mechanism for supporting risk assessment is the bank’s Disaster Prevention Facility.

African Development Bank (AfDB)

The AfDB has supported emergency operations since 1990 through the Special Relief Fund, and has recently developed another financing mechanism focused on disaster rehabilitation, reconstruction and, to a lesser extent, mitigation. Since 2001, the AFDB has broadened its support for disaster management through the institution of a disaster management financing mechanism and is also emphasizing proactive sectoral and cross-sectoral interventions to mitigate disaster risks. However, its support for assessing risks from natural disasters is relatively undeveloped, compared to the other development agencies considered.

The foregoing presentation shows that, overall, there is an emerging shift away from quantitative methods towards qualitative risk assessment based on stakeholder-driven and poverty-oriented livelihood approaches by development agencies in supporting risk assessment.

9.
Developing a disaster risk assessment approach for Africa

9.1.
Review of disaster risk assessment approaches

The foregoing brief review of experiences with disaster risk assessment in Africa, other parts of the world and by development agencies indicates a significant gap in Africa that needs to be filled. This requires identifying a suitable and optimal disaster risk assessment approach for Africa based on a review of existing approaches. This part of the Report reviews existing methods of risk assessment with the objective of proposing a framework for disaster risk assessment in Africa that overcomes identified gaps in the existing methods which makes their direct application for disaster risk assessment unsuitable.

The Review covers nine approaches representing a core sample of actual approaches being applied worldwide on a wide range of risk factors, approaches that are being actively advocated and supported by the major global development agencies. Typologically, the frameworks and methods consist of three categories: (1) standard industry applications, (2) public policy regulatory applications, and (3) disaster risk assessment approaches. The approaches are listed in Table 4 and described in Annex G.

All the standard industry methods and the public policy regulatory applications cannot be directly applied to disaster risk assessment without extensive modification. For example, environmental health risk assessment methods cover hazard identification (determination of causation of adverse health effects by health threatening risk agent), dose-response assessment (quantification of dose levels of risk agents and resultant injury or disease outcome), exposure assessment (risk exposure of affected population) and risk characterization
. Applying these processes to assessing risks from disaster epidemics, such as malaria or animal diseases, would involve relatively less focus on dose-response analysis and more emphasis on determining the effect of different vulnerability factors such as climate and vector-specific, political, demographic and development issues.

Environmental risk assessment approaches are intuitively more directly applicable to assessing risks from disasters caused by natural hazards. For example, the risk identification process under the Partnership for African Environmental Sustainability (PAES) approach is similar to that under the UN/ISDR Framework. The former specifies identification of risk concerns involving three steps: (1) systematic identification of disaster threat events or processes, (2) determination of the potential causes of the event or development, (3) identification of consequences of risks (PAES 2001).

However, there is some controversy in the literature as to the direct applicability of environmental risk assessment (ERA) models to assessing natural disaster risks. One school of thought holds that the approach is not amenable to disaster risk assessment while another recommends its use for that purpose. The former holds that disasters from natural hazards are not the usual focus of ERA because strictly the model deals with residual risks arising from human causes
. The opposite view, contained for example in the PAES (Partnership for African Environmental Sustainability) approach, holds that the use of ERA could be expanded to cover disaster risks arising from both human and natural causes, including institutional defects
. In reality, the natural-anthropogenic dichotomy of disaster causation implied in the first viewpoint is restrictive while the other position stretches the scope of ERA to its elastic limit. Nonetheless, given its close correspondence to the disaster risk assessment models in Table 4, the present Review judges that the ERA approach is directly applicable to assessing disaster risks, particularly those arising from environmental hazards. In contrast, ecological risk assessment, although a newly emerging field of environmental impact assessment, is not particularly suitable for use in the assessment of natural disaster risks.

Based on the foregoing, it is clear that it is difficult to use existing risk assessment approaches in disaster risk assessment. However, as the analysis in the following sections would show, there are gaps in even the dedicated disaster risk assessment approaches currently advocated internationally with regard to mainstreaming disaster risk assessment in development processes. Some of these gaps relate to the scope of disaster losses covered in the approach and the extent to which it promotes cumulative risk assessment, incorporates risk perception methods for vulnerability assessment and facilitates decision-making on risk assessment and management.

Table 4

Risk assessment approaches reviewed

	Type/scope of risk assessed
	Type of assessment situation
	Source/Name

	Disaster risk assessment phases advocated by UN/ISDR
	Disaster-specific
	UN International Strategy for Disaster Reduction

	Integrated environmental risk  assessment*
	Public policy and regulation
	Partnership for African Environmental Sustainability

	Ecological risk assessment*
	Public policy and regulation
	United States Environmental Agency

	General risk assessment framework
	Public policy and regulation
	American Chemical Society

	Environmental health risk assessment
	Public policy and regulation
	United States Presidential/Congressional Commission on Risk Assessment and Risk Management

	Integrated disaster risk assessment and management and development programming framework
	Disaster-specific
	South Pacific Applied Geoscience Commission

	DMTP Disaster risk assessment
	Natural disaster-specific
	UN Office of the Coordinator of Humanitarian Affairs/UNDP

	Environmental risk assessment*
	Public policy and regulation
	Asian Development Bank-promoted approach

	Industry and other risks
	Standard industry
	Gutteridge Haskins & Davey Pty Ltd and the Lloyd’s group


*See Endnote
.

9.1.1.
Comprehensiveness of type of disaster losses covered 

To facilitate mainstreaming in development, risk assessment should be used - through communication, education, awareness and advocacy interventions - to promote political commitment, legislation and regulation development and enforcement, resource allocation, development and monitoring of normative institutional frameworks, and research for risk reduction. In addition, risk assessment results should inform and guide risk management applications in early warning, preparedness and emergency management, environmental management, physical planning and structures development, financial intermediation and social protection and safety nets. This can only occur if the risk assessment process leads directly to the identification, design and implementation of development interventions aimed at mitigating disaster risks.

Hence, to close the risk assessment-development planning gap, risk assessment procedures need to go beyond mere identification and analysis of risks and explicitly include decision-making on risk reduction interventions within a comprehensive disaster risk management framework. The three dedicated disaster risk assessment approaches in Table 4 offer a wider scope than the others, but the extent of coverage varies. The approaches range from a focus on risk determination based on quantitative methods as in the UN/DMTP (Disaster Management Training Programme) Framework (Coburn et al. 1994) through strong emphasis on the role of risk perception in vulnerability assessment in the UN/ISDR approach (UN/ISDR 2002), to the development programming-oriented framework of the CHARM (Comprehensive Hazard and Risk Management) model (SOPAC 2002). 

The approach adopted under the CHARM framework
 offers the widest scope in terms of types of risks covered by the approaches reviewed. It advocates broad integrated risk reduction and sustainable development through all-hazard whole-country risk reduction programmes linked to those of other Pacific island countries in a sub-regional network of national platforms. The UN/ISDR and UN/DMTP approaches are other examples of comprehensive risk assessment tools that also allow taking into account emerging hazard and vulnerability threats.

9.1.2.
Extent of promoting cumulative risk assessment

It is not enough to merely ensure that any particular assessment approach covers several disaster risks, but it is also important that risk assessment recognizes and addresses the interaction among several or different risk threats. Most disasters occur as a result of the cumulative effects of several threats that interact in engendering it. This situation is most prevalent in the case of slow-onset disasters, such as those arising from drought and some floods and from environmental degradation. Consequently, it is important that an effective approach to assessing disaster risks promotes cumulative risk assessment (CRA) by allowing assessment of risks from multiple hazards, instead of single-source risk assessment that has been standard practice to date. However, none of the risk assessment frameworks reviewed covers the approach although its principles, such as decision indices combining different types of risk, can be adapted to cover assessment of risks from multiple hazards and sources of vulnerability. This is partly because CRA is a new area of risk assessment, and guidance on its practice is only now being developed. However, the framework issued by the US Environmental Protection Agency in 2003 - as the first step in the long process of developing guidelines for cumulative risk assessment -  emphasizes assessment of chemical risks to human health
. 

9.1.3.
Incorporation of risk perception methods for vulnerability assessment

As emphasized earlier, disaster risk assessment is part of disaster risk management which is people-centred. Hence, the overall judgment of losses from disaster risks needs to be based on objective risk determination as well as subjective risk perception of risks by affected communities and all stakeholders. Employing subjective risk perception methods in risk analysis allows vulnerability assessment, connotes a participatory approach to disaster risk assessment, and allows acceptable levels of risk in disaster risk management to be determined through the appropriate mix of quantitative and qualitative approaches to come up with the most risk-sensitive and cost-effective procedures for risk analysis. 

The framework for risk assessment advocated by the UN/ISDR places strong emphasis on the use of risk perception tools as an integral part of the risk assessment process. The PAES (Partnership for African Environmental Sustainability) approach allows the possibility of community surveys in comparative risk assessment but only in the context of providing data for computing actual probabilities based on mathematical modeling, thereby reducing the role of risk perception although it recognizes the role of risk assessment in community decision-making. Similarly, an objective of the CHARM (Comprehensive Hazard and Risk Management) framework is to foster links with all stakeholders but it does not indicate the mechanism for doing that while its approach appears to be top-down. 

9.1.4.
Degree of facilitating decision-making on risk assessment and management

Emerging conceptualization of risk assessment promotes effective risk reduction decision-making through a comprehensive examination of options within the context of relevant social, legal and other considerations. This depends on several considerations, including the extent to which the risk assessment process takes cognizance of the context in which it is conducted and the extent to which various risks are compared.

Regarding the extent of risk characterization, traditional risk assessment practice computes risk and determines impacts without placing the assessment within the context of specific goals of the decision process. However, assessment is undertaken within the specific context of a given problematic. Hence, the process and outputs of risk assessment need to reflect that context through characterization of the risk problem.

Risk characterization during the problem formulation stage involves investigating the cause of the risk problem and those targets affected. It also involves addressing several concerns including the presentation and interpretation of the risk information, the degree of confidence in the risk assessment result, other factors of risk considered and the range of informed views on the assessment. Thus, for effective risk characterization, the conclusions of the risk assessment process need to contain information of such scope as to be useful to all stakeholders and to form the basis for reaching common understanding on the extent, outcomes and limitations of the risk assessment process
.

The public policy and ecological risk assessment frameworks explicitly include characterization as important elements in their approaches, particularly in the problem-formulation and decision-making stages, whereas the industry and the environmental risk assessment model of the Asian Development Bank do so during the research and analysis phase. In contrast, none of the disaster risk models contained reference to risk characterization, although they covered some of the pertinent issues.

In multiple hazard assessment, it is necessary to provide a ranking of various types of hazards based on risk rankings and priorities to aid decision-making on risk reduction. The methodology of comparative risk assessment (CRA), which is only just being developed globally, allows this and is of two forms: (1) specific risk comparison comprising comparing common risk measures across elements at risk, and (2) programmatic comparative risk assessment that covers relative risk magnitude or reduction across different risks
. This tool should become very important in facilitating multiple-risk assessment.

9.2.
Desirable disaster risk assessment approach for Africa

The above review has highlighted some deficiencies and problems with existing commonly used disaster risk assessment approaches worldwide. To promote disaster risk assessment in Africa, it is essential to develop an approach that addresses some of the gaps in existing approaches by combining the best elements of the methods reviewed earlier. The recommended optimal approach is shown in Table 5. Actual application of the recommended framework would involve modification and adaptation to suit the problem at hand and resources (including time) available for the risk assessment process.

Table 5

Recommended Phases of Risk Assessment Process

	Management stages
	Phases in the recommended risk assessment framework

	Problem identification
	· Planning and scoping

· Problem formulation, including establishing context

	Research & analysis
	· Risk identification

· Risk determination
1) Hazard occurrence likelihood
2) Elements at risk
3) Vulnerability of elements at risk

	Decision-making
	· Risk evaluation

1) Setting criteria : cost-benefit and other decision models

2) Establishment of priorities

3) Comparison of  risk presentation with criteria

4) Determination of acceptable/unacceptable risks

5) Elaboration of scenarios, options and measures to

address unacceptable risks

6) Evaluation and selection of measures

· Risk characterization

· Risk communication




The above approach provides the basis for the guidelines to be prepared in the second phase of the ongoing initiative (on “Disaster Risk Assessment for Sustainable Development in Africa”, an initiative undertaken jointly by the AfDB and UN/ISDR Africa). This second phase involves determining principles for mainstreaming disaster risk assessment in investment decision-making for sustainable development in Africa in the form of guidelines. The Guidelines will comprise recommendations relating to:

· disaster risk assessment as a development task ;

· understanding disaster risk assessment ;

· mainstreaming disaster risk assessment in development processes ;

· sectoral approach to mainstreaming disaster risk assessment in development processes ; and

· success factors in mainstreaming disaster risk assessment in development. 
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Box 1: Disaster management framework as totality of sectoral policies : the example of Ethiopia


In Ethiopia, the national disaster policy framework comprises the National Policy on Disaster Prevention and Management and related ones including the following : Economic Development Strategy (August 1993), Ethiopian Food Security Strategy  (1996), Employment Generation Scheme Policy, National Population Policy (April 1993), Health Policy (September 1993), National Agricultural Research Policy and Strategy (October 1993) and Draft Agricultural Strategy (1997), and Environment Policy (April 1997).
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