DOCUMENTO ORIGINAL EN MAL
ESTADO

V. MITIGATION APPROACHES AND PROGRAMMES

AL SELECTING THE APPROPRIATE PROGRAMME MIX

Any mitigation programme or approach must carefully balance the needs and
Jriorities of the particular country at that moment. One consideration is that needs for
areparedness (in the limited sense of preparations for post-disaster relief) must be balanced
with long-term mitigation requirements. As Teferra and Kent (1988) wam, in speaking of a
oreparedness and prevention strategy for Ethiopia, "to ignore the immediate needs for
reparedness by over-concentration upon a developmental process which can onty be foreseen
n terms of several decades will dissipate the momentum of an imponant initiative”. To
:nsure contnued public support for mitigation measures, any disasters that happen in the
neantime must be dealt with adequately in a fair and efficient fashion.

There aiso needs to be a balance between structurat and non-structural approaches.
As the case study for Bangiadesh illustrates when discussing proposed flood control plans, a
strictly structural approach is usually extremely expensive and takes the initiative for action
iway from the communities that such measures are aimed to protect. On the other hand,
vhile strictly local measures (such as helping a community learn which areas are of highest
1sk for flood and should be avoided) can help save lives, they are unlikely to have long-term
vide-spread impacts on prevention and thus deveiopment at the national level.

Another consideration in deveioping an appropriate programme is (o ensure a mult-
-ectoral approach. For example, assistance to the agriculture sector to increase crop

>roduction to mitigate a famine must be supported by help to the public works and
ransportation sectors to ensure that surpluses can be distributed.

3. ALTERNATIVES FOR ACHIEVING MITIGATION OBIJECTIVES

The best approach for achieving a sound long-term mitigation strategy is the
ievelopment of a national policy within which individual projects and activities fit. In the
ibsence of such a policy, or during the period of time when such a policy is being
ieveloped, many low-cost, easily-implemented activities can be initiated to pave the way and
‘how that mitigation is feasible. An example of this type of activity might be where an
Jbjective is to help build more disaster-resistant houses. In this case, governments can be
:ncouraged to change the price structure of certain materials so that the poor have greater
.ccess to them. In Peru in the 1970s, the government provided a number of low-interest
Jans o private sector groups to increase the amount of cement production in Lima. Not
nly were new cement factories built, but a number of new cement outlets were created,
educing the price of cement from approximately $11.00 to $4.50 per bag. At that price,
‘ement blocks could be produced locally at prices favorable to those of brick and even
dobe, and a large percentage of new houses built by the poor evidenced the swilch to that
orm of construction. National inventories can determine what types of input are needed to
ncourage better mitigation and to develop effective pricing strategies to make those materials
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avaliable at a price that will encourage their use. This process could also be followed in
agncuitural and other sectors.

Other mitigation activities need minimal or no investment on the part of the locaj
government. For example, an inventory of existing development programmes can be
conducted, and technical input provided to adjust those programmes to meet disaster
mitigation goals. New design criteria can be developed for programmes, structures and
projects that wiil incorporate disaster mitigation from the outset and shouid require no
additional investment over what is already planned. Resource inventones can be conducted,
and pricing policies and structures reviewed, to encourage the public to undertake visibie
disaster mitigation measures. This approach begins to educate officials in line ministries,

policy planners and local government about mitigation possibilities, so that their integration
into the pianning process becomes second nature,

C. FOOD SECURITY AND FOOD AID

No discussion of disaster mitigation would be complete without examining the need of
countries 10 establish food security and programmes to manage imported food aid. Food
secunty is intncately linked to economic development. Most developing countries are
agrarian societies; the little industry that exists can rarely compete effectively in the
international marketplace. Often a high proportion of the food produced must be exported by
the country in order to earn precious foreign exchange. In this situation, any natural hazard
that affects food production will necessarily affect not only food security in the country but
also the country’s balance of trade, the national economy and the debt structure. Such

hazards include drought, insect infestations (e.g., locusts), floods, frosts, windstorms and
voicanic eruptions.

Food shortages can lead to price increases for the remaining food and, if appropriate
interventons are not taken, can precipitate a disastrous decline in food availability on a
regional level that may eventually deteriorate into famine.

While all food emergencies create hardships for the poor and increase the risk to
people’s lives, famine is of most concern. Many development workers beilieve that famines
are caused by droughts but, while droughts may trigger a famine, they are rarely the only
cause. Famines are essentiaily a pricing problem rather than an absolute shortage of food,
and also a market problem, exacerbated by the lack of economic infrastructure to compensate

for shortages in one area and to equalise prices by sending food from surplus areas to deficit
zones.

A recent example of how famine can threaten a country can be seen in Sudan. In the
best of times, Sudan has the capacity to feed itself and, if harvests are good, Sudan exports
grain to neighbouring countries. Despite the year’s poor harvests, grain reserves still held at
the end of 1989 were sold abroad, and the resuitant decrease in supplies for the urban
markets was not offset by wheat imports as the government expected. The price of grain
thus began to rise in Khartoum, and dealers in rural areas diverted their supplies to the
capital. When it became clear that the next harvest was also going to be poor, merchants

28



and farmers in rural areas withheld existing stores of grain from the market, waiting for
further price increases. Subsistence farmers without grain to setl were then forced to seil
livestock for grain but, as more farmers did so. the market became flooded with goats and
their vaiue compared with wheat declined, resuiting in panic sales.

One solution for rural farmers in such situations is to send family members to work
as day labourers, but the war in the south combined with crop failures increased the available
labour supply. Thus wages dropped dramatically. In addition, drought contributed to fewer
employment opportunities in some mechanised schemes.

The situation deteriorated greatly before the government stopped exporting grain.
When officials confiscated grain from illegal exporters, more merchants withdrew from the
market in fear of similar treatment. Prices climbed even higher, and the trickle of grain into
local markets declined further. Thus, the impending crisis is not strictly a result of low
vields due to low rainfall, but of a combination of factors. Early and appropriate market

interventions by the government, supported by agencies such as UNDP, couid have
orevented this crisis,

To ensure food secunity in drought-, flood- and famine-prone areas, a country needs:

1. Buffer Stocks and Improved Food Storage: A national food reserve should be
developed. Food should be held at the national level in hermetically-sealed silos, at
the regional level in warehouses or food banks, at the village level in cooperative
silos, and on farms in improved, hermetically-sealed storage bins. [t has been
estimated that up to one-half of all developing country agricultural production is lost
between maturity in the field and delivery to consumers. Most of this loss occurs on
the farm due to improper storage and handiing techniques. By concentrating on on-
farm and village-level food security measures, countries can often increase the amount
of real food available in the markets by 25% to 40%. Thus, the introduction of
improved food storage systems can be a major disaster mitigation measure.

t2

Increased Production: Increasing food production, especially in basic grains (wheat,
maize, sorghum and rice), will improve agricultural development and, thus, is one of
the most important disaster mitigation measures. Introduction of improved varieties
such as drought- or wind-resistant strains can have a major impact on food security.

Crop Diversification: Many developing countries have mono-crop agricultural
systems. For example, many countries in Africa rely heavily on sorghum as the
primary staple. Mono-crop societies are highly vuinerable to disasters. A blight or
rust, an infestation of insects, a sudden frost or the failure of rains in one season can
be disastrous. Many famines in India were linked to an over-reliance on rice as the
primary stapie grain, and food security was not accomptished until crop

diversification was achieved, coupled with the introduction of high-yield varieties of
rice and wheat.

4. Crop Risk Reduction: Often the risk to crops can be reduced by adjusting the
agnicultural cycle or changing varieties. In Bangladesh, encouraging farmers who live
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on ﬂor:\d plains to grow long-stem rice during the expected flood season reduced the
nisk of totai loss in the event of a major flood. In hurncane areas, crop cycles can
often be adjusted so that crops do not mature during the peak: period for windstorms.

5. Local Economic Diversification: It is imporntant that the bases of rural families’
income be protected and diversified. At the individual level, integrating animal
husbandry, fish production, poultry, or dairy production can help improve income
secunity for rural families. Few disas..rs will destroy ail the assets of the integrated

farm. As a stand-by measure, alternauve employment projects that can quickly be
activated shouid be expiored.

In some countnes, disaster insurance for small farmers has been developed, ranging
from conventional insurance programmes offered by the national government to
innovative investment programmes with a disaster insurance component.

6. Counter-Famine Interventions: In countries that are known to be susceptibie to
famine, 2 number of measures designed to counter the development of famine
conditions and to contain their spread should be developed. Counter-famine
intervenuons are based on market interventions using food aid to manipulate grain
prices and supporting agriculture and livestock price structures. These measures are
easy to put into place but require sound government infrastructure and a
knowledgeable bureaucracy in order to impiement them effectively. Thus, one of the
prerequisites for these interventions 1s the training and support of regional government
staff, especially personnel in agricuitural ministries and food aid agencies.

Food secunty also requires that development officials focus on agnicultural
development and creative uses of food aid. UNDP staff can assist their government

counterparts in reviewing national agricultural policies and strategies and help them to make
necessary adjustments.

Countries that exhibit chronic food insecunty normaily receive substantial amounts of
imported food aid. As a general rule, food aid is used rather unimaginatively (in large pan
because donors set unrealistic requirements for its use). A number of countnes, however,
have demonstrated that food aid can have positive benefits and can be used to decrease the
country’s dependence on imported grains. Examples include monetisation of food aid, the

use of food aid to create viilage-level buffer stocks, the provision of food as loans rather than
gifts, and food-for-debt swaps.

D. ALTERNATIVES TO FOOD AID, AND HOW AND WHEN TO USE THEM

In disaster-prone countries, especially countries where regional food deficits often
occur, it is important for UNDP personnel to recognise that there are viable alternatives to
food aid. These alternatives usually address the core of the probiem much more effectively
than simply giving food when shortages occur. However, to carry them out, govemment
bureaucracies, especiaily the relevant development ministries, must be prepared in advance.
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These interventions can often prevent a full-scale famine from occurnng 1if the onset of pre-
famine conditions is detected early (through early warning systems).

Alternatives to food aid include market interventions, income support. credit and
cash-based assistance. All of these aiternatives require that the project infrastructure needed
to carry out the approaches be established well in advance of an emergency so that they can
be activated in time to prevent a disaster from occurring. This infrastructure is not unique 0
a disaster, but serves a development purpose that in the long term is even more important.
Programmes such as local thrifts, savings and loan cooperatives, and agricultural marketing

schemes are ail important to economic development and are vital to any counter-famine
programme.

Alternatives to food aid are only effective if they are used at the nght time. In
general, they shouid be used:

to mitigate food insecunty (i.e., to prevent a famune caused by food pnce inflation);

to mutigate food Josses (i.e., 10 provide income support to disaster vicims whose food
crops have been destroyed);

10 create demand in local markets in the aftermath of substantial food losses (i.e., to
help draw food into a disaster-affected area);

when importing food assistance would take too long and would result in increased
mortality or unacceptable levels of hunger in the local population.
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HYPOTHETICAL CASE STUDY 1 - DROUGHT IN AFRICA

Country A is one of the least developed countries in Africs, and is especiaily prone to droughts in most of its
termtory. Even in normai times, its population suffers from mainutrition and high infant mortality.
Infrastructure outside the capital and ooe or two other major cities is weak, and communications paichy.

The country depends on the export of a few major grain crops for foreign exchange, although migrant
workers aiso contribute 10 the scooomy. In the rural areas, most people invest the little wealth they have in

livestnek. Some of the population is nomadic. This counry would be similar to many in the Sahel region or
in the Horn of Africa.

The last major drought in the country had a large impact on the country’s deveiopment, with GDP per capita
declining in the following year. The memory of this disaster is gill fresh in the minds of both reiief-orientad
and pon-relief government personnel. No new drougbt has occurred but, based on past history and the
limited information available on which o base projections, another one could deveiop in the eastern part of
the country in the next 3-5 years. Howaver, little has been done by UNDP or the relevant government
ageacies to elp prepare for this liksly drought and/or 10 mitigate its probable consequences. The mitigation
of narural disasters does not distinctly fall under any particular agency, since the main disaster-reiated
organisation, Civil Defence, deals with preparedness in terms of preparstion for the delivery of donated

commodities, while planners in other organisations have litlle knowiedge of the subject or of the issues
nvolved.

In this situation, UNDP helped the government to mitigate the effects of a probabis future drought by
capitalising on current awareness of the probiem from the last drought. This awarensss was forther raised
by heiping the government organise and fund a2 seminar on the subject of mitigating natural disasters through
deveiopmeant efforts. The seminar was hosted by the President's Office with partcipaots including eivil
defence officials, ceotral level pianners, regional and local goverament officiais, NGOs, an UNDRO
representative and UN technical agencies. Topics for discussion at the meeting included asseming the
lessons learned from the iast drought, and sstablishing whether any conditions had changed which would
increase or decreass the likelihood of a future one. Thess discussions led o a detarmination of what could
be done by whom to delay the next drought and/or to make the population less vuinersble to it. Preliminary
investigations reveaisd that ons or more donor agencies were funding projects in the area likely to be
affected that wers decreasing vulnersbility and that couid be expanded or better targeiad, such as reforesting
watersheds, building subterranean dams to conserve water, and introducing drought-resistant varieties of
seeds. Some other deveiopment efforts were increasing risk, such as well-drilling without regard for iong-
term effects on the water table or livestock populations, but it was possible 1o modify these without great
cost. Where UNDP discovered it was assisting projects in either of these catagories, it reviewed the projects
with the impiementing agencies (governmeant line ministries) and adjusted them accordingly, UNDP's
wiilingness to adjust its projects was seen s an exampie to other dopors to do 50 as well.

Based on the discussions and coaclusions arising out of the seminar, UNDP encouraged the establishkment of
2 coordination commities to monitor the highest risk area, and (0 plan actions and special projects that couid
be phased in if conditions worsened. (If mitigation efforts bad failed and s full-blown disamar resulted, this
committes sbouid have phased out efforts and ceded respoasibility to normai channsis.) Ths commiites was
at 2 high level, with a represemtative of the President’s Office as chairpersoa, and the bsad of the regional
planning deparument of the Planning Commission invoived to handle substantive matters. The committee
included represeatatives of most of the agencies who seat officials 1o the seminar. UNDP encouraged the
committes by offering technical assistance, making a deputy resident representative of the office disaster
foeal point available for meeting preparation and following up relevant issuss with donors, and providing
funds for establishing a library of information on the subject. With high-level attenton now focused oa this
issue, UNDP encouraged the government to incorporate more aspects of mitigation into the next country
programming process. UNDP usad this opportunity to help the government develop a comprehensive
national mitigation policy to provide a framework in which future activities of this nature could take piace.



V. POLICY ISSUES

Al UNDP POLICIES ON INTEGRATING DISASTER MITIGATION IN
DEVELOPMENT PLANNING

The aim of the UN system's efforts as a whole is to assist governments of
aisasier-prone countries to strengthen tneir disaster management capacities so as 10 develop
self-sufficiency in disaster mitigauon and response. Various UN directives exist which
establish the particular role of UNDP in disaster mitigation activities, and its relationship
with UNDRO and other UN agencies. Acuvities to strengthen the capacities of countnes to
pian for, and respond to, the effects of natural disasters are very much within the UNDP
mandate, and it is UNDP policy to encourage the inclusion of projects in disaster prevention
and preparedness in country programmes (Joseph, 1989).

The disaster-reiated policy goals of UNDP and UNDRO (in all disaster-prone
countnes), as stated 1n the draft of the UNDP/UNDRO manual. are:

10 strengthen the abiiity of societies to avoid, or protect themseives, their property
and means of ltvelihood, from naturai hazards;

to ensure that programmes and projects funded by UNDP do not exacerbate the
potenual adverse effects of natural hazaras. nor increase the risk of disaster, but
rather lead to an avoidance of disaster or a lessening of adverse effects;

o encourage the integration of disaster prevention, mitigation and preparedness
measures 1n planning and budgetary processes retated to development n all sectors:

to facilitate exchanges between disaster-prone countries of experience, knowledge and
skills refated to disaster management.

UNDP has an important role to piay in assisting governments 1o incorporate disaster
mitigation nto the development planning process through its country programming activities,
To date, most disaster-related activites have been in the form of projects to meet specific
needs recognised after a disaster. While country programmes in disaster-prone countries
orten acknowledge the impact of disasters on the development process, they do not generally
approach mitigauon in a comprehensive manner. Most disaster-related efforts, whether for
relief, reconstruction or mitigation, tend to be individual projects. Recent UNDP guidelines
eéncourage moving awayv from a project approach for technical cooperauon to a programmanc
one, for all UNDP assistance. Soine of the rauonale for this new emphasis is that assistance
wiil be more likely to yield a greater impact and be easier 1o monitor and evaluate. This
programme approach would also be important for mitigauon efforts, which should be iong-
lerm and encompassed within a broad national policy framework wherever possible. In the

short-term, however, it may be easier to interest governments in mitigation through limited
demonstration-type projects and adjustments o existing programmes.



B. SPECIAL DISASTER MECHANISMS

All Resident Coordinators serving in disaster-prone countries have been instructed to
form UN Disasier Management Teams. These teams are made up of country representatives
of those UN organisations with a specific mandate in disaster management, such as UNICEF,
FAO, WFP and WHO. While their primary duties are reiated to providing and coordinating
assistance in case of disaster, the teams also have a role to piay in alenting governments to

the danger of slow-onset disasters, and assisting in implemenung aspects of disaster
mitigation as part of each agency's efforts.

Each Resident Coordinator has been instructed to nominate a senior UNDP national
professional officer to serve as the focal point tor disaster management matters in the UNDP
office. As well as being the person called upon in case of disaster, he or she should also be
well-grounded in the issues of disaster mitigation and integrating these concerns with
development. The case studies found that the three countries designated a person for this
work, but in two cases this person had many other sectoral responsibilities to attend to and,
in the third, an internationai staff member was temporaniy filling this position. Their

general onentation was more toward responding to disasters with commodities than
overseeing mitigation issues.

In the UNDP/UNDRO manuai on disasters now being finalised, there is a chapter on
disasters and the country programme. This chapter provides guidelines and instructions for
Resident Representatives in relation to the incorporation of disaster management

considerations -- specifically the promotion of risk reduction measures -- into the UNDP
country programme.

C. OPPORTUNITIES UNDER THE INTERNATIONAL DECADE

As the 1990s have been declared the international Decade for Natural Disaster
Reduction, the attention to the subject that decade promotion will bring should help in
creating awareness of the 1ssues and a wiilingness to impiement effective measures to
mitigate disasters. The decade is aimed at reducing the impact of natural hazards by
instituting an integrated approach to disasters, by stimulating data acquisition for their
application in more widespread forecasting and warning systems, by making improvements in
disaster preparedness, and by changing the sometimes fatalistic attitudes to disasters.
Increased community participation, and more and better education and training, are
considered important components of the Decade. Achievement of these aims is meant to
bring a change in the basic approach to disasters, from the present concentration on post-
disaster relief to a future emphasis on pre-disaster mitigation.

Most disaster-prone countries have committed themseives to, and in many cases have

already created, national committees for promoting the decade. These national committees
can be used as springboards for opening a dialogue on institutionalisation of decade efforts.
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HYPOTHETICAL CASE STUDY 2 - FLOOD IN ASIA

Country B iz Asia has a mixed ecopomy, with part of the country lush and somewbat deveioped, and other
parts much poorer and highly vulnerabls to disasters. Whiie in the capital cooditons approach those 10
deveiopsd nations, baalth and sconomic indicators in other areas reflect a stuation of low educatnonal
siandards, few employmeat opportumnes, and worseming rurai conditous, aithough the area is beaunfol and
Tich 10 waier resourcss. Many counwies of sonth-east Ania angd Laun Amenca would fit this profile.

Heavy flooding and mudalides in the nontd of the country confirmed sarlier warnings of likeiy namral
disasters dus to scological imbalances. Deforestation up-stream, siting of the maun niver, and increasing
numbers of people forced 1o live i the floodpiain, were among the causes. The development community
waa vaguely aware of the vuinerability of tha area affected, but because it was not considersd a high pnoriry
for deveiopmens undar the provious ssnonal government, and resources were limited due to 4 large national
debt, Littis preventive work was carried out. Efforts in preparedness and relief activines. from governmem
and NGO, limited casuiaities, but economic loases were great, with much damage to dousing and both rurs)
and urban infrasroctare. As snwronmental conditions 10 the area did not umprove since the flood, and as

the economy there is in even worse condition. the likelthood of more floods exusts. The main requirement to
prevemnt a repeuton 18 comprebensive deveiopment of the area.

Vanous possibilities exined for UNDP o assuust in this sort of situation. By becoming involved in & limited
way 1o rehabilitation snd reconstruction efforts through a small coninbuton of Speciai Programme Rescurces
{SPR) fuads, UNDP toak the opportunity to develop reiatuons with regionai planners. UNDP used routine
commumecatons about these projects ta create greater awareness of the underiying causes of this disaster, and

to focus the atention of national and local policy-makers on what could be done to prevent a repeat of the
castrophe within the context of the overall development of the area.

While these UNDP efforts helped to ruse consciousness, Uo:s cOnscioushess 4iso needed 1o be matched by
resources 1o tarms of both achnical expertise and funds 1o carry out the needed work. UNDP eacouraged
the iocal government to develop & comprehensive programme and appiy to a major donor or development

baok for funding. Since the appiication to this type of insunyton must be carefully prepared and techmcaily
adequate, UNDP provided sssistance 10 prepanag the necessary documents.

The type of programme that UNDP heiped the iocal government prepare integrated mitigation cancerns with

¢fforts aimed at increasing the weil-being of the most vuinerable population through the general development
of the area. The eiements of the programme 1ncluded:

B

reducing vuinershility of the sffected popuiation, through provision of improved houung in a safer
area for those who had 10 be evacuated dunng the previous flood;

enviroamental control of the lagoos snd river complex where the flooding occurred;

identification and sxploitation of locat alternauves for economic development to generate
empioyment which would hive oo great detnmentat affect on the ecology of the area;

allersative geperation of energy, as s way 1o ensure local economic snd social development.
By providing funds for tecknical expertise for long-term programme development, UNDP ensured that part
of this process would include careful analysis of the previous flood, mapping of the area to locate other

vilneranle arcas, and immediste acuons to reiocate peopie out of the most dangerous ones 1deptified.

UNDP’s involvement in this eodeavour gave expenence 10 the organisauon and to the government agencies

volved which was later used to assist in other disasier-prone areas 1o the country, and [o encourage simiiar
efforts on the part of the aatonal government.

T .
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