
2 Poverty, vulnerability and risk

Introduction

This chapter starts with an overview of the existing literature on how we
understand poverty and how poverty increases exposure to disasters. The
review will be structured around the key themes of: poverty, risk and vulner-
ability, resilience and governance. First, the conceptual debate around these
key themes will be addressed in order to show how they are understood and
operationalised in post-disaster studies. These themes are also featured in the
following section on governance. This section will focus on how governance
policies have evolved and are framed in relation to proactive and reactive
disaster risk reduction and management. The literature on the overarching
aims and objectives of the Hyogo Framework for Action (2005–2015) (HFA)
and the Sendai Framework for Disaster Risk Reduction (2015–2030) will be
examined. The second section examines the drivers behind these frameworks,
how they have influenced the governance of disaster risk reduction and man-
agement and how these frameworks sit alongside complementary frameworks
such as the 2015 Sustainable Development Goals. This will be followed by an
explanation of how these international frameworks have influenced disaster
risk reduction and management frameworks at the regional, national and local
levels in Asia and the Philippines. We address the extent to which disaster risk
reduction is considered to be proactive and examine whether responses to
disasters tend to favour adaptation over mitigation.

The penultimate section of this chapter will outline our research methods. We
outline the strategies that we used to establish people’s vulnerability to Typhoon
Yolanda, the risks people lived with in relation to their poverty and typhoon-
prone locality and the extent to which resilience was achieved in the aftermath of
Yolanda. This discussion will include an examination of the pitfalls of data gath-
ering in post-disaster environments. In such environments, the situation may be
chaotic, meaning that aid agencies are dependent on survivors and local systems
of governance to help them gather data that can help them allocate goods and
services in an equitable and efficient fashion. The work of aid agencies is likely to
be dictated by financial, logistical or political constraints and coordination
between agencies may be problematic. Meanwhile the qualitative and
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quantitative data that academic researchers gather in post-disaster situations may
be vulnerable to distortion if survivors are worried about local power-holders
reacting to perceived criticism. Survivors may also exaggerate their plight, if they
think that data gatherers have any control over the future allocation of relief
goods. There is also a danger that survivors might just offer stock answers if they
are suffering from survey fatigue or perceive that their needs and preferences will
not actually be met. The overarching aim of this section is an examination of the
expected and unexpected problems that we encountered when gathering data
and the steps we took to ensure that our data was robust. In the conclusion, we
sum up the main themes and issues identified in this chapter. These themes
include risk, vulnerability and resilience; we also summarise the governance of
risk in relation to disaster risk reduction and management. We address what
being in poverty actually means in terms of lived experience and measurement.
The problem of measurement is also addressed in relation to the data gathering
strategies for this book.

Literature review and key concepts

The following section addresses the literature on poverty, risk and vulnerability,
resilience, and adaptation and governance as they relate to disaster reduction,
relief and rehabilitation. A core objective of this book is to identify pathways in
and out of poverty, how these pathways are experienced and how pathways out
of poverty can be devised, replicated and scaled up. It is therefore essential to
explore what we understand poverty to mean, why the context of poverty is
important and to examine how poverty can be measured.

Between 2005 and 2015, more than 1.5 billion people were affected by
disasters. Some 700,000 lost their lives and economic losses were in excess of
US$1.3 trillion. The single greatest disaster in terms of loss of life was the 2005
earthquake in Kashmir. The official death toll reached 87,350 (although this is
dwarfed by the 2004 Indian Ocean tsunami which claimed over a quarter of a
million lives). Disasters disrupt, challenge and distort the manner in which
poverty is experienced and managed. Poverty can increase exposure to risk and
how and why people are vulnerable to disasters; it can also impact upon their
ability to bounce back and adapt to new ways of living in the aftermath of
disasters. Disaster governance relates to how risk is managed and how resources
are allocated before and after disasters. Governance is a process and operates at
many levels from the household to international institutions.

Poverty

Poverty is a complex and socially situated phenomenon. Measuring poverty, or
identifying the poor, in a meaningful way, in context and across cases, remains a
challenge for development practitioners and academics alike. Isolated indicators
such as income or livelihood may provide a benchmark against which the pre-
sence of absence of poverty can be measured. However, those indicators may only
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represent a snapshot in time and be subject to over- or under-reporting. What we
understand poverty to be influences assumptions about what causes it and how it
can be measured. Measurements of poverty influence how we understand the
incidence of poverty and the assumptions about what must be done to reduce
poverty. Assessments of poverty, as an indicator of deprivation, are especially
problematic in post-disaster environments as benchmark data may be lost, people
may be displaced, the potential for under- or over-reporting is high and physical
and social conditions may be generally chaotic.

There is no internationally accepted benchmark of what it means to be poor.
However, studies conducted by the World Bank in 1990 found that the national
poverty line in a number of poor countries was equal to $1 per day based on
purchasing power parity. Therefore, $1 per day was adopted as a universal indi-
cator and was revised upwards to $1.25 in 2005 and to $1.9 in 2011. The value
of a universal indicator is that it can be used to track extreme poverty on a global
scale although it ignores non-monetary indicators of poverty and is too generic to
say much about national changes in poverty.

Various mechanisms have been devised to identify poverty lines. The 1990 World

Bank Development Report deemed that those above a consumption-based poverty line
had ‘the expenditure necessary to buy a minimum standard of nutrition and other
basic necessities and a further amount that varies from country to country,
reflecting the cost of participating in the everyday life of society’ (World Bank
1990, p. 26). This definition is problematic. Basic necessities could be procured by
ways other than buying goods, i.e. growing or trading and subjective norms are
likely to influence what participating in the everyday life of society really means.
Amartya Sen is critical of the notion of head-count ratios in relation to poverty
lines as they ‘are completely insensitive to the distribution of income among the
poor’ (1976, p. 219) and ignore fluctuations in income below the poverty line.
Meanwhile Mark Pelling argues that generic poverty lines mask differences in
how poverty is experienced in urban and rural situations. Urban dwellers may
have to pay higher prices for commodities that are cheaper or even free in
rural settings, such as some fishery and agricultural produce or water. There
may also be significant differences within and between cities: ‘costs of public
transport, schools, healthcare, basic services and so on are higher in larger,
more prosperous cities’ (Pelling 2003, p. 30). Notions of poverty lines have
also been critiqued by Mahar Mangahas who argues that conventional mea-
surements of poverty are normative, subjective and top-down. Therefore, who
is poor and who is not is decided with little or no input from the poor
themselves (Mangahas 1995, p. 40). In other words the aggregation of the
poor, below a certain line, is overly simplistic.

Income poverty is designated as the failure of a family or household, as opposed to
an individual, to meet a collectively agreed threshold. Economists class this as a
failure to command resources, specifically food. Those suffering from absolute poverty

fail to generate the income necessary to meet basic needs, such as food, clothing
and shelter. Absolute poverty designates absolute minimum standards below
which no one should fall on a global level. Relative poverty is context-specific and
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relates to those who fall below minimum standards within their societies. Relative
poverty changes over time and space while absolute poverty is immutable.

The measurement of poverty poses a number of methodological challenges
including the choice of indicators, the number of indicators to be included, the
relationship between indicators, sample size, context and the cut-off point at
which a person is deemed to be poor or not. Aggregate cut-off points are also
limited in that they deem all households below a certain point to be impover-
ished, when in fact the relationship between individual households and the pov-
erty line can vary significantly. This relationship is known as the poverty gap.

The relative importance of the constituent elements of poverty has presented an
enduring puzzle. In 1984, Foster, Greer and Thorbecke argued that the poverty
measures examined by Sen are not easily ‘decomposable’ (Foster, Greer and Thor-
becke 1984, pp. 761–766). What became known as the Foster-Greer-Thorbecke
(FGT) Index argued that simple weighting could not adequately account for changes
in overall poverty levels. They argued that changes in sub-group as well as total
poverty must be understood in order to identify the factors that impact upon and
ameliorate poverty. They argued for the incorporation of:

other dimensions, such as health, education and nutrition, into the definition
of poverty. A second [direction] is to include observations from many time
periods to capture dynamic aspects of poverty and to discern between the
chronically poor and the transient. A third [direction] is to incorporate risk
into the discussion, noting that many persons who are not poor are never-
theless vulnerable.

(Foster, Greer and Thorbecke 2010, p. 22)

The questions of measurement raised by Foster, Greer and Thorbecke influenced
the subsequent literature on multi-dimensional poverty. Sabina Alkire and James
Foster, under the auspices of the University of Oxford Poverty and Human
Development Initiative and the United Nations Development Programme (UNDP),
led the development of the Multi-dimensional Poverty Index. Their work is known
as the Alkire-Foster (AF) method. The Multi Dimensional Poverty Index (MDPI)
sought to expand upon the Human Poverty Index (HPI) that identified deprivation
‘in survival, in education and knowledge, and in economic provisioning, as impor-
tant dimensions of poverty’ (Krishnaji 1997, p. 2202). The HPI was an attempt to
throw ‘light on the inadequacy of income-based measures’ (Anand and Sen 1997,
p. 5) although others (e.g. Krishnaji 1997) argued that the variables chosen were
poorly defined and vulnerable to context-specific construction.

The MDPI sought to improve on the HPI by capturing the complexities of
poverty and providing a system for identifying, correlating and weighting multiple
dimensions that identify who the deprived are and how deprivation can be
understood. Importantly, the AF Method captures the ‘intensity of poverty’
(Oxford Poverty and Human Development Initiative 2015, p. 2) in relation to
specific dimensions and change over time. The aim of Alkire and Foster’s work is
to identify a framework that can be used to measure poverty:
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[the] selection of dimensions, dimensional cut-offs (to determine when a
person is deprived in a dimension), dimensional weights (to indicate the
relative importance of deprivations), and a poverty cut-off (to determine
when a person has enough deprivations to be considered poor.

(Alkire and Foster 2011, p.1)

However, the selection of dimensions is left to others to define, as these are likely
to vary across time and place. While there is merit in the selection of context-
specific dimensions, critics also note that the lack of a systematic selection criteria
can also lead to horizontal (the choice of dimensions) and vertical (the cut-off
point below which well-being is lacking) ‘vagueness or fuzziness’ (Quizilbash,
2004, p. 357).

The MDPI has been adopted for use across a number of states (Oxford Poverty
and Human Development Initiative 2015). The government of the Philippines
adopted the AF approach in its Philippine Development Plan (2011–2016), the
aim of which was inclusive economic growth. Overall, it has been found that
multidimensional poverty has reduced faster in the Philippines than income
poverty. This trend was initially found in the work of Philippine economist
Arsenio M. Balisacan in 2011. Balisacan used data from national Family
Income and Expenditure Surveys, Annual Poverty Indicator Surveys and
National Demographic Household Surveys in various years. He chose to focus
on indicators relating to education, health and standard of living as the mea-
sures of deprivation in the Philippine case. Balisacan found that multi-
dimensional poverty was falling, however, a consistency in the standard of
living masked a decline in the contribution of health and an increase in the
contribution of education. In other words, if one had looked at aggregate
poverty alone, the lack of progress in universal basic education as an indicator
of poverty would have been masked (Balisacan, 2011, p. 12).

Meanwhile, the capability perspective (Sen 1993; 1999) focuses on what people are
capable of achieving, as opposed to the physical or material assets that they
command. However, capabilities operate within social context. Political and cul-
tural norms and the distribution of wealth within any given society impact upon
freedom, opportunity and the pursuit of well-being in different ways for different
individuals. According to the capability perspective, people are poor when they
are unable to achieve what would ‘normally’ be expected by society. Relative
deprivation is an important measure of a person’s capability (or freedom to
pursue a certain course of action) as deprivations characteristic of relative
inequality (e.g. the failure to reach a certain level of education or being unable to
afford the ‘right’ clothes needed for a job) can ‘lead to absolute deprivation in
terms of capabilities, and in this sense the problems of poverty and inequality are
closely interlinked’ (Sen 2006, p. 36). Social norms can also limit capabilities if
they discriminate on the basis of e.g. disability, age or gender.

Social norms can result in feelings of shame in relation to a lack of capabilities or
the failure to procure sufficient material resources. Shame can mean that the poor
disguise their poverty and/or fail to access support from agencies that might be able
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to help them. Shame can also be used to foster a ‘blame the victim’ mentality, where
the poor are derided as lazy or feckless. If this mentality is accepted, then society
more broadly can deny responsibility for the plight of the poor.

Meanwhile the socially complex basic needs perspective is critical of solutions to
poverty that focus too exclusively on production and employment indicators of
economic development. Employment alone will not ‘solve’ poverty if mechan-
isms of supply and demand dictate that the cost of goods and services rise and
remain beyond the means of the poor. Similarly, those without skills, resources
(such as land) or goods to sell are consigned to the margins of growth-based
solutions to poverty. A basic needs approach aims to change ‘the pattern of
growth and access to the use of productive resources by the lowest income
groups’ (Hope 1983, p. 397). Production, employment and redistribution are all
seen as central components to the provision of basic needs.

Paul Streeten and Javed Burki argue that economic development does not
necessarily result in the provision of goods and services that are essential to the
poor (1978, p. 411). Instead increased production should be managed in such a
way that deprivation is eradicated and basic needs are met. T. N. Srinivasan
notes that ‘selective direct interventions in production and distribution processes’
(1977, p. 19) could result in the more effective delivery of basic needs to those
who need it, meaning that the provision of basic needs is essentially a task of
governance. However, agreement over what basic needs are is problematic:

There is no objective criteria for defining the contents of a basic needs
bundle. While certain minimum physiological conditions are necessary to
sustain life, basic needs vary between geographical regions, climates, cultures
and periods. Even such a basic requirement as nutrition for the same sex, the
same age and the same activity varies between people.

(Streeten and Burki 1978, p. 413)

Nevertheless a hierarchy of basic needs can be identified that range from those needed
for bare survival (below which you die) to productive survival which might include the
provision of education and some say over the conditions in which one lives and works.

The early literature on basic needs focused on addressing the economic
inequalities that characterised the international system during the 1970s. How-
ever, the aims and objectives of the basic needs approach, such as what basic
needs are and how should they be governed, prioritised and delivered, are also
relevant in post-disaster situations.

Poverty and exposure to disasters

Hurricanes, and their Asian counterparts, cyclones and typhoons, are not new phe-
nomena. However, their destructiveness is growing as global populations are
increasingly choosing to live in coastal areas (Neumann 2015). In many countries,
poverty means that the poor are more exposed to hazards than the rich. The poor
may have no choice but to live in areas that are too wet, too dry, too steep or
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otherwise risky environments. They are also less likely to enjoy an adequate diet,
meaning that they may be susceptible to disease or suffer complications for injury
post-disaster. They are also less likely to have savings or insurance leaving them
dependent on the largesse of aid agencies or extended family when disaster hits.

However, this phenomenon is not restricted to Lower Income Countries (LIC).
Critics (e.g. Sumner 2010) argue that an increasing number of the poor can now be
found in Middle Income Countries (MIC), which means that inequality within these
countries is increasing. Extremes of wealth, and exposure to hazards, can also be seen in
many of the world’s richest countries. In 2005, Hurricane Katrina exposed income
disparities within the United States. 2004 census data revealed that 28 per cent (Shapiro
and Sherman 2005) of New Orleans residents were living in poverty when Katrina hit.

According to Bankoff, exposure to natural hazards is partly determined by geo-
graphy and the adequacy of governance; however, ‘the vulnerability of any society, is
also partly determined by the way it is structured, making disaster management a
matter of class struggle within the political arena of that nation’ (1999, p. 400). If sig-
nificant inequalities exist within a society, then the chances are that the rich will find
opportunities to capitalise on disaster economies while the poor will stay poor, even if
they experience a short-term increase in their basic needs being met. If, as in the
Philippines, disasters are a frequent occurrence, then disasters can ‘act as an impor-
tant mechanism for consolidating and increasing social inequalities’ (ibid., p. 400)
while at the same time generating a profit and/or positive publicity for those in a
position to capitalise on the situation. This profit-making has been coined ‘disaster
capitalism’ (Klein 2008; Lowenstein 2015) and is also in evidence in entirely man-
made disasters such as war. In the case of Typhoon Yolanda, Colin Walch argues that
in the immediate aftermath, ‘a certain sort of competition started between the
humanitarian projects of some of the wealthiest Filipino companies’ (2018, p. 127)
which saw multiple schools, houses and health centres being built and branded with
company logos. However, these companies soon lost interest in the area and left,
along with foreign aid agencies ‘without addressing the root causes and vulnerabilities
that had led to the disaster in the first place’ (ibid., p. 128).

Other variables interact with poverty to determine the degree of exposure and
capacity for recovery exhibited by groups or individuals. ‘Class (which includes dif-
ferences in wealth), occupation, caste, ethnicity, gender, disability and health status,
age and immigration status (whether “legal” or “illegal”), and the nature of social
networks’ (Wisner et al. 1994, p. 11) can all intersect with poverty to help explain why
some people are more vulnerable to the impact of disasters than others and why some
people take longer to recover or ‘bounce back’ from a disaster. Poverty also raises the
issue of ‘bounce back to what?’ If a person’s existence was characterised by unem-
ployment, a lack of basic needs, lack of educational opportunities and violence or
criminal behaviour before a disaster, then a ‘disaster related to environmental
extremes is only one impermanent and irregular component’ (Lavell 2004, p. 72) of
an already vulnerable way of living. Consequently the vulnerability and capacities of
the poor have been a focus of the disaster risk reduction and resilience literature in
recent years (Delica-Willison and Willison 2004; Fothergill and Peak 2004; Gaillard
2015, pp. 123–141).
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Risk and vulnerability

Risk is a potential as opposed to an actual condition. Those deemed to be ‘at risk’
are vulnerable to something that may impact upon them in the future. Acceptable
risk is a social construction and individuals or communities may be at risk from
multiple potential and actual threats at the same time. The management of actual
threats, e.g. hunger and homelessness, can mean that potential future threats,
such as flooding, are seen as an acceptable risk. Such calculations determine why
so many of the world’s poor find themselves living in hazard-prone environments.
Disasters occur when humans lack the capacity to successfully mitigate or adapt
to hazards.

Disaster risk reduction entails understanding the extent to which communities
and individuals are exposed to environmental risk; in other words, their degree of
vulnerability. Exposure to hazards is a combination of social and ecological deter-
minants and ‘the key parameters of vulnerability are the stress to which a system
is exposed, its sensitivity, and its adaptive capacity’ (Adger 2006, p. 209). The
Philippines is one of the most disaster-exposed countries in the world (Mucke
2016). However, ‘disasters are neither the sole consequence of extreme natural
events nor do they simply reflect inadequate behaviors and actions from the
people who are exposed to these threats, particularly the poor’ (Gaillard 2015,
p. 9). Socio-ecological vulnerability ‘does not exist in isolation from the wider
political economy of resource use’ (Adger 2005, p. 270). Rather, the impact of
disasters results from ‘a complex interplay of social, environmental, political and
economic factors strongly linked to development’ (Mercer 2010, p. 248), mean-
ing that vulnerability to disasters is a multi-dimensional phenomenon.

The poor and future generations suffer from the negative externalities gen-
erated by unsustainable patterns of resource use at a global level (John and
Pecchenino 1997). The poor might engage in environmentally risky behaviour
because of necessity, however, wider patterns of production and consumption
also increase socio-ecological vulnerability. Consequently, the root causes of
vulnerability are a complex mix of social, economic and political processes that
can be quite remote from the point of impact of a disaster. Multiple variables
‘influence how hazards affect people in varying ways and with different inten-
sities’ (Wisner et al. 2004, p. 7).

Nevertheless risk and vulnerability cannot simply be explained by economic
inequality and the pursuit of material well-being. Risky behaviour can also be
explained by historical experience (Schenk 2015). If communities have a history
of ‘dodging bullets’ when faced with incoming environmental threats, then they
tend to expect history to repeat itself. Experience of typhoons was the reason why
many people did not heed warnings to evacuate before Typhoon Yolanda struck.
Similar patterns of behaviour were seen in New Orleans before Hurricane
Katrina. In both cases residents chose to stay and defend their property rather
than evacuate to safety. Meanwhile, in Thailand, many people did not even know
what a tsunami (Rodriguez 2006) was prior to the 2004 Indian Ocean tsunami,
just as many Filipinos did not know what a storm surge was prior to Typhoon
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Yolanda. In other tsunami-prone countries, such as Japan, tsunami awareness was
higher and subsequent to 2004 residents were better equipped with how to deal
with a potential tsunami due to lived experienced and enhanced risk reduction
strategies (Esteban 2013).

Cultural beliefs can also explain why individuals and communities behave the
way that they do in the face or risk and even imminent disaster. Culture, which
often needs to be understood in context-specific terms, allows us to understand
behaviour that would otherwise be foolish or inexplicable (Kruger 2015).
According to Bankoff et al. (2015), culture is messy and shifting and hard to
define as a concept, nevertheless, culture influences beliefs and behaviour in
relation to risk and disaster. Culture ‘provides the ways that people interpret,
assess and adapt with their peers and other members of society to the risk
environment in which they live and work’ (ibid., p. 5). Culture can explain e.g.
gendered roles (Enarson and Chakrabarti 2009; Gaillard et al. 2015) before,
during and after disasters, the manner in which communities work together
(Allen 2006; Bankoff 2007; Fleming et al. 2014), the rhetoric of disaster and
recovery and attitudes towards risk. If outside agencies fail to account for the
beliefs that underpin specific attitudes towards disaster risk and recovery, then
disaster risk reduction strategies are more likely to fail (Bhatt and Reynolds
2012). Culture can also explain how society ‘frames’ the survivors of disaster
and why this framing occurs in the manner that it does. This point will be
expanded upon in the next section on resilience.

Resilience

The socio-cultural environment, the overarching structures of governance and the
distribution of power are key to understanding the risks that the poor are exposed
to and how we can understand resilience. Resilience is ‘the ability of a social or
ecological system to absorb disturbances while retaining the same basic structure
and ways of functioning, the capacity for self-organization, and the capacity to
adapt to stress and change’ (Intergovernmental Panel on Climate Change 2007).
Therefore, it is a process of both continuity and change. Disaster resilience is
often related to the management of change or disturbance with the aim of sus-
tainable material well-being, e.g. the Department for International Development
(DFID) refers to resilience as ‘maintaining or transforming living standards in the
face of shocks or stresses’ (2011, p. 6).

Resilience is a complex and contested term, not least because it is socially
situated and culturally determined. It cannot be designated to a subject without a
context and is better understood as a non-linear process than an end point. Pan
and Chan elaborate on this complexity by describing resilience as ‘the interaction
between person and environment, in which individuals under adverse conditions
utilize internal and external resources to achieve positive adaptation’ (2007,
p. 165), while Chandler argues that resilience-building involves examining ‘the
“reality” of processes and relations rather than … a top-down imposition seeking
to direct, manage or assert control over things’ (2014, p. 13).
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Resilience is derived from the Latin term resiliens, meaning to rebound or jump
back. Its connotations of recovery mean that resilience has found relevance across a
number of disciplines (Alexander 2013; Berke and Campanella 2006). Ecological
explanations of resilience relate to questions of equilibrium, stability, change and
adaptive capacity following a disturbance (Holling 1973; Gunderson 2000; Walker
2004). Meanwhile physics uses resilience to explain a material’s elasticity and ability
to absorb shock (Van der Leeuw and Aschan-Leygonie 2000). Resilience is also
addressed in the field of mental health in relation to the ability to maintain a stable
equilibrium in the face of shock or trauma (Bonanno 2004; Davydov 2010). Resi-
lience has been studied in relation to individual trauma such as bereavement
(Bonanno 2002; Coifman et al. 2007) and mass trauma such as the experience of
war or disaster in relation to both civilians and military personnel (Agaibi and
Wilson 2005; Vogt and Tanner 2007). Resilience, in relation to coping strategies
has also been examined in relation to refugees (Sleijpen 2013) and torture victims
(Hooberman et al. 2010).

Resilience has been adopted in the rhetoric and practice of disaster man-
agement. However, resilience to disasters is not just about the ability to
recover, or bounce back akin to elasticity. It is about the capacity to adapt in
the face of significant threat. Resilience is about both personal and community
capacities and the ability of both to self-organise and adapt. Resilience against
and in the aftermath of disasters is ecological and social (Adger et al. 2005;
Cote and Nightingale 2012) and studies have suggested that where strong
social ties exist, resilience is greater (Aldrich 2012; Aldrich and Meyer 2015;
Bankoff 2007; Carcellar et al. 2011; Usamah et al. 2015). Nevertheless even
where community ties are strong and local adaptive capacity can be identified,
communities are also subject to ‘the interplay between social structures and
the agency of local actors’ (Keck and Sakdapolrak 2013), in other words,
communities are constrained by systems of governance, the distribution of
power and the institutional norms of aid agencies. Local and national power-
holders can frame disaster survivors as resilient in order to circumnavigate
meaningful change, mask risk and deflect attention from inadequate or self-
serving policies. This point will be expanded upon in the next section.

Governance and disaster risk reduction

Equity is a central theme for poverty alleviation and disaster relief. Inequality is
evident between rich and poor, between and within developed and less developed
nations, between generations, between those who live in locations at risk of dis-
aster and those who do not, between genders or races and between those who
pollute and consume to excess and those who bear the environmental costs of
such behaviour. The governance of disaster risk reduction cuts across a number
of these inequalities and broadly focuses on preparedness and the reduction of
risk. Governance relates to how an issue is controlled or managed, this can, but
does not always, include legislation. Mitigation measures and adaptive capacity
building are also developmental issues and resonate with the logic of both weak
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and strong sustainable development (Jacobs 1999; Morris 2002; Connelly 2007).
Consequently, the governance of risk intersects with environmental management
and socio-economic control across multiple levels of analysis, from the global to
the household.

It is instructive to focus on governance, as opposed to government, as ‘functions
that may have formerly been carried out by public entities are now frequently dis-
persed among diverse sets of actors that include not only governmental institutions
but also private-sector and civil society entities’ (Tierney 2012, p. 342). The shift
from the use of governance instead of government, not only in the academic lit-
erature but also in the discourse of development, signals that government is not the
sole duty bearer but has to work with different actors, including communities. A
diverse range of actors have been present across a range of post-disaster cases and it
is useful to examine how certain outcomes are reached, as well as testing the merits
of particular outcomes as end points. Important lessons on resilience can be learned
from how communities and livelihoods are rebuilt, as opposed to observing the end
result of such strategies. It is crucial to learn lessons from the failures as well as the
success stories of disaster governance, so that the same mistakes are not made in the
future. It is also useful to go beyond politically determined spatial limitations of
governance as the causes and consequences of many disasters and poverty are
seldom localised, hard to isolate and embedded within global patterns of produc-
tion and exchange.

The United Nations

The General Assembly of the United Nations (UN) has a long history of the
promotion of measures to coordinate disaster mitigation measures between states
under the auspices of UN frameworks. Early initiatives included the coordination
of early warning systems and technical cooperation. The UN designated the
1990s the International Decade for Natural Disaster Reduction (IDNRD) and in
1994 a World Conference on Disaster Reduction was held in Yokohama, Japan.
At this conference the Yokohama Strategy, which offered guidelines on natural
disaster prevention, preparedness and mitigations, was adopted. The effects of the
El Niño Southern Oscillation Phenomenon had been prolonged and severe
during the 1990s and the General Assembly promoted inter-agency cooperation
with a view to mitigating the effects of the phenomenon. The International
Strategy on Disaster Risk Reduction was adopted and the United Nations Office
for Disaster Risk Reduction (UNISDR) was created as its implementing body. An
Inter-agency Secretariat and an Inter-agency Task Force supported the strategy.

At the World Summit on Sustainable Development (WSSD) in Johannesburg
in 2002, concrete strategies were suggested to fully incorporate disaster risk
reduction into the logic of development planning as set out in the Johannesburg
Plan of Implementation. Over time, there was a growing recognition that dis-
asters, including extreme weather events, occurred so frequently in some of the
world’s least developed countries that ‘they tend to overwhelm coping capacity
and hamper long-term progress because attention and resources desperately
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needed for poverty reduction and economic development are diverted to disaster
relief and reconstruction’ (Thomalla et al. 2006, p. 41).

In January 2005, the World Conference on Disaster Risk Reduction was held
in Kobe, Hyogo, Japan. The conference came less than a month after the 26
December 2004 Indian Ocean tsunami. This resulted in the Hyogo Declaration
and the Hyogo Framework for Action (HFA) 2005–2015: Building the Resilience
of Nations and Communities to Disasters. The Declaration called for concrete
action at all levels, from the individual to the international, to reduce risk and
vulnerability to disasters. It also made explicit the link between disasters, poverty
and development, noting that ‘disasters have a tremendous detrimental impact on
efforts at all levels to eradicate global poverty; the impact of disasters remains a
significant challenge to sustainable development’ (United Nations International
Strategy for Disaster Risk Reduction 2005, p. 2). The first meeting of the Global
Platform on Risk Reduction, a successor to the previous Inter-agency Task Force,
was held in 2007.

In 2014, at the Asia-Europe Meeting (ASEM) Conference on Disaster Risk
Reduction and Management in Manila, Post-Haiyan/Yolanda – A Way Forward,
the Tacloban Declaration was announced.1 The declaration affirmed that the
‘national government exercises primary leadership and ultimate authority in estab-
lishing the rules of engagement of all DRRM stakeholders allowed to operate in
disaster-stricken areas within the territory of the State’ (Republic of the Philippines
Department of Foreign Affairs 2014) while also calling for international coopera-
tion and effective coordination with non-government stakeholders and confirming
the importance of local government as first disaster responders. At the meeting
President Aquino emphasised the importance of science and technology in com-
bating disasters with the hope that the lessons of Typhoon Yolanda would inform
the World Conference on Disaster Risk Reduction (WCDRR) in 2015.

The WCDRR was held in Sendai, Japan, in March 2015. The objective of the
conference was to facilitate a post-2015 framework for disaster relief. The result
of the WCDRR was the non-binding Sendai Framework for Disaster Risk
Reduction (SFDRR). Importantly the Sendai Framework focuses on the man-
agement of disaster risk as opposed to the management of disasters (Wahlström
2015). The framework took account of the social determinants that increased
vulnerability to natural hazards, advocating a proactive approach based on tech-
nical solutions and capacity-building to reduce risk. It addresses slow onset as well
as sudden disasters, with climate change (slow) and typhoons (sudden) being an
example of where the two might intersect. The technical solutions and priorities
of the SRDRR will be expanded upon in Chapter 4.

A common theme in the literature discussing the intersection between poverty,
development, disaster risk reduction and climate change is that the frameworks
and policies that deal with these issues should be integrated, as in reality they are
highly interdependent (Mercer 2010; Forino et al. 2015; Kelman 2015; Wahl-
ström 2015). Thus, 2015 was a landmark year for the international management
of these issues with the SFDRR, the Sustainable Development Goals (SDGs) and
the Paris Climate Change Agreement all being agreed. The head of the
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UNISDR, Margareta Wahlström has claimed that the SFDRR ‘opens a major
new chapter in sustainable development, as it outlines clear targets and priorities
for action which will lead to a substantial reduction in disaster risk and losses in
lives, livelihoods and health’ (United Nations News 2015). However some com-
mentators have argued that the manner in which development is ‘done’ ensures
that economic losses are unlikely to be reduced. Jerry Velasquez, the head of
Advocacy and Outreach at the UNDRR, noted that ‘development drivers are
stronger drivers of the increase of risks than hazards themselves’ (United Nations
International Stragegy for Disaster Risk Reduction 2015b).

The SFDRR, in common with the Yokohama Strategy and the HFA,
advocates for local solutions and expertise. However, critics have argued that,
over time, traditional or indigenous knowledge has been sidelined in favour
of technical solutions to disaster risk management. De la Poterie and Baudoin
(2015) argue that the Yokohama Strategy recognised the intrinsic worth of
indigenous knowledge. However, the HFA instead sought to understand
indigenous knowledge and preferences so that ‘outside’ solutions could be
tailored to that audience, thereby ‘to advance the agenda of outside experts’
(ibid., p. 133). De la Poterie and Baudoin argue that while references to
community participation remain constant over Yokohama, the HFA and the
SFDRR, reference to technical solutions increases dramatically between the
HFA and the SFDRR. Practical issues such a lack of funding or local poli-
tical will to devise mechanisms for effective community engagement hinder
bottom-up disaster risk reduction initiatives. These are issues that we will
reflect on in the later chapters of this book.

ASEAN

UN governance of disaster risk reduction has been complemented at the regional
level in Southeast Asia by the work of the Association of South East Asian
Nations (ASEAN). The ten countries of ASEAN: Brunei, Cambodia, Indonesia,
Laos, Malaysia, Myanmar, the Philippines, Singapore, Thailand, and Vietnam,
vary widely in terms of political organisation, size, wealth and exposure to envir-
onmental hazards. However, Southeast Asia is one of the most disaster-prone
regions in the world and the human and economic cost is significant (Asian
Development Bank, 2017). The ASEAN region is prone to hydrological and tec-
tonic disasters, as it sits on the Pacific Ring of Fire and faces both the Indian and
Pacific Oceans. In 1976, the original five members of ASEAN (Indonesia,
Malaysia, the Philippines, Thailand and Singapore) signed the Treaty of Amity
and Cooperation in Southeast Asia, which led to the Declaration of Mutual
Assistance on Natural Disasters and an expert working group. In 2003, the
working group became the ASEAN Committee on Disaster Management
(ACDM). This committee was made up of national agency heads responsible for
disaster management. In due course this committee established the ASEAN
Regional Programme on Disaster Management (APRDM), which widened and
deepened cooperation between member countries. The Comprehensive
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Agreement on Disaster Management and Emergency Response (AADMER) was
adopted in July 2005, six months after the Indian Ocean tsunami, and ratified in
December 2009 (Petz 2014).

AADMER was designed as a vehicle to implement the Hyogo Framework in
ASEAN countries. Unusually for ASEAN, where the historical preference was
for sovereignty-orientated non-binding agreements, it was legally binding.
Nevertheless AADMER ‘accords primacy to the affected state whose consent to
international assistance is required, in contrast with the general incapacity
assumed in the international humanitarian system’ (Simm 2016, p. 140). In
other words even though ASEAN members are obligated to offer disaster assis-
tance, they are not obligated to accept it.

ASEAN’s defining disaster management moment as a regional body was
Cyclone Nargis. Nargis hit Myanmar in May 2008, causing 84,500 deaths with
53,800 missing presumed dead (International Federation of the Red Cross and
Red Crescent Societies 2011). With wind speeds of up to 195 kph, Nargis made
landfall at the low-lying Irrawaddy delta and sent a storm surge up to 40 km
inland. Nargis was the worst disaster that Myanmar had ever experienced. After
Cyclone Nargis, the Myanmar regime was extremely wary of western interven-
tions and instead chose to accept only bi-lateral help, preferably from its near
Southeast Asian neighbours. Heavy restrictions were imposed on foreign relief
workers and aid that did manage to access the country and the challenges to
sovereignty inherent in ‘the responsibility to protect’ were viewed with deep sus-
picion by the Myanmar regime. Under these conditions, it was ASEAN that
managed to negotiate a path between the West and Myanmar that resulted in the
ASEAN-led Humanitarian Task Force for the Victims of Cyclone Nargis. Argu-
ably ASEAN disaster management came of age as a result of Cyclone Nargis and
it was ASEAN’s sensitivity to questions of sovereignty, personal diplomatic con-
nections and the preference of Myanmar to avoid a western-led task force that
circumnavigated the impasse over intervention. However, commentators differ
over the extent to which the ASEAN convention of non-interference hindered the
response to Nargis (Santiago 2009; Loevy 2014; Simm 2016).

ASEAN disaster management was subsequently consolidated in the ASEAN
Vision 2025 on Disaster Management, a forum that complemented the 2015
Sendai Framework and the ASEAN Coordinating Center for Humanitarian
Assistance on Disaster Management (AHA Center) which has become a focal
point for AADMER.

The Philippines

The Philippines ranked third most at-risk country on the World Risk report in 2015
(Welle and Birkmann 2015, p. 40). Between 2005 and 2014, the average economic
loss to disasters in the Philippines was US$1,659,402,000 (PreventionWeb 2014),
with an average mortality of 1,817. Storms and floods were responsible for the
majority of these losses. While Typhoon Yolanda was an extreme event with over
6,300 fatalities and estimated losses of US$12.9 billion (World Bank 2017, p. 1), it is
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by no means an isolated phenomenon as the Philippines is hit by around 20 typhoons
annually. The poor, who are often forced to live on unsafe or marginalised land,
inevitably bear the brunt of these disasters and the regularity of the disasters means
that the poor face a regular cycle of displacement and reconstruction. Disasters in the
Philippines can hardly be considered ‘natural’ as their impact is mediated by ‘popu-
lation dynamics, access to land and resources, and ultimately the oligarchic nature of
the Philippine state’ (Gaillard 2015, p. 35).

Despite regular disasters in the Philippines, disaster risk reduction was char-
acterised by reactive fatalism for many years. An attitude that is described as
bahala na in the Philippines, a term that translates as both a resignation to fate but
also the courage to take a risk. Over time, the Philippine government has devised
various strategies to respond to disasters, including the 1970 Disaster and Cala-
mities Plan which was triggered by the devastation of Typhoon Sening and the
National Disaster Coordinating Council (NDCC), established in 1978. While
these early efforts included a rhetoric of proactive response to disaster relief, in
reality, little more was achieved than ‘the simple doling out of relief goods’
(Bankoff and Hilhorst 2009, p. 690) as funds were only released once a disaster
was assessed, and a calamity was declared.

This changed somewhat in 2010 when the Philippine Disaster Risk Reduction
and Management Act (RA 10121) legislated for a proactive approach to disaster
relief that aimed to strengthen the capacity of Local Government Units (LGUs).2

The Act also signalled a holistic approach that integrated disaster risk reduction
with development planning, good governance and poverty alleviation. Congress
also approved the National Risk Reduction and Management Council
(NDRRMC) as a successor to the NDCC. This approval came in the wake of
Typhoons Ondoy and Peping that in 2009 caused damage that amounted to 2.7
per cent of the GDP of the Philippines (Jose 2012, p. 26). The National Risk
Reduction and Management Framework (NRRMF) was subsequently adopted in
2011. The NDRRMC addressed both disaster risk management (DRM) as well as
disaster risk reduction (DRR), concepts that were driven by the Hyogo Frame-
work for Action (HFA). It is composed of around 40 government agencies and has
direct links to Local Government Units, the private sector and civil society orga-
nisations (CSOs) The NRRMF emphasised DRR as a means of ‘refocusing
development goals, objectives and targets and identifying/implementing appro-
priate interventions that will adequately respond to and address the impacts of
disaster risks’ (ibid., p. 13).

Typhoon Yolanda severely tested the institutional framework of the NDRRMC
as, while it correctly predicted the ferocity of the storm and advised citizens to
take the necessary precautions, the substantial devolution of functions to local
governments became a problem (Howe and Bang 2017, p. 68). Many depart-
mental chiefs had gone to Tacloban in anticipation of the storm and commu-
nications were subsequently cut off, this led to departments operating
independently of each other and without overall NDRRMC leadership. Tensions
between the local Romualdez political clan and President Benigno Aquino III
and his administration allies compounded these problems as each sought to
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wrestle control of the situation from the other. As legislated for in the RA 10121,
primary responsibility for disaster preparedness is devolved to local government
level. Although there are varying degrees of responsibility depending on the scale
of the disaster; if two or more regions are affected, as in the case of Typhoon
Yolanda, responsibility reverts to the national government. See Republic Act
10121 (Republic of the Philippines Congress 2010, Section 15).

Another layer of governance was instituted one month after Typhoon Yolanda
with the creation of the Office of the Presidential Assistant for Recovery and
Rehabilitation (OPARR). OPARR was designed to unify and coordinate the
Typhoon Yolanda recovery plans over the various phases of operation. OPARR
worked closely with the Philippine National Economic and Development
Authority, the body that had primary responsibility for disaster rehabilitation and
recovery under the NDRRMC, prior to Typhoon Yolanda.

Governance, cooperation and communities

The SFDRR states that disaster risk reduction ‘requires empowerment and
inclusive, accessible and non-discriminatory participation, paying special attention
to people disproportionately affected by disasters, especially the poorest’ (United
Nations International Strategy for Disaster Risk Reduction 2015a, p. 13). The
literature on community participation in disaster risk reduction frequently cites
social capital as a defining characteristic. Daniel Aldrich examines how social
capital operates in relation to disasters by examining bonding (kinship, friendship
and loyalty among those closely connected), bridging (ties between heterogeneous
groups) and linking (across vertical authority gradients), capital (2012, p. 34).
Aldrich examines how these links provide information and resources under con-
ditions of crisis and ‘illuminate the ways social capital accesses or alters public
policies’ (ibid., p. 33). Greg Bankoff argues that, over time, exposure to frequent
seismic and meteorological hazards, coupled with weak central leadership in the
Philippines, has equated to a culture of ‘voluntary action for collective benefit’
(2007, p. 328) and in turn the deepening of civic engagement. Bankoff argues that
Filipinos have become ‘primarily resilient with great capacities to organize, resist,
learn, change and adapt’ (Curato et al. 2015, p. 216). Bankoff and Aldrich both
focus on how collective action comes about and the difference that it can make.
Under disaster conditions social capital acts as a kind of informal insurance
involving trust, norms and networks. This is closely linked to social networks and
notions of community and mutual labour, known in the Philippines as bayanihan
(Gaillard 2015, p. 78).

However, critics argue that community participation ‘has been so widely expres-
sed that it does not mean anything anymore’ (Davidson et al. 2007, p. 102). Others
argue that people only ‘invest’ in social capital/relationships because they have the
expectation of some sort of return (Brisson and Usher 2005, p. 644). This strategic
approach to social relations can be disrupted by disasters, as ‘returns may be uncer-
tain after the shock of a disaster’ (Eadie and Su 2018, p. 10). Information may not be
forthcoming, social networks may be lost or displaced, and the distribution of relief
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goods and services may be chaotic. The merits of social capital, and the value of
bottom-up responses to disasters will be expanded upon in Chapter 7. The following
section outlines our research methods and data gathering techniques.

Research methods

This book aims to identify the strategies that work in relation to poverty allevia-
tion in post-disaster urban environments and the conditions necessary for the
success and scaling-up of these strategies as they relate to the notion of ‘Building
Back Better’. Governments and relief agencies need good, context-specific, data
after major disasters so that sustainable solutions that best serve the needs of
survivors can be devised. Good data is necessary so that ‘priorities can be set and
enforced [as] gaps and duplication may have fatal consequences that are less
excusable given the extraordinary generosity of the assistance from countries and
individuals’ (De Ville de Goyet 2008, p. 34).

Evidence for this book is drawn from 20 barangays of comparable size across
three LGUs: eight in Tacloban City, six in Palo and six in Tanauan. The uneven
sample size across the LGUs relates to the differing size, and hence number of
barangays, within each LGU. In each LGU, we chose3 one least affected barangay

as a control; the others were coastal and most affected. In reality, there were no
unaffected barangays in the area under research, the least-affected barangays chosen
also suffered devastation but they were not affected by the storm surge as they
were on higher ground. Geography alone dictated our choice of barangays and we
had no prior assumptions about the degree of social cohesion or effective leader-
ship and capacity-building within each barangay.

Assessing reconstruction and rehabilitation across space allowed us to compare the
extent to which governance at the LGU and barangay levels made a difference in terms
of post-disaster resilience-building. This is important as community resilience-building
is best understood from the bottom up in order to avoid ‘disaster management inter-
ventions [that] have a propensity to follow a paternalistic mode that can lead to the
skewing of activities towards supply rather than demand’ (Manyena 2005, p. 438).

We interviewed all of the captains or chairs (elected executive official) from our
chosen barangays and/or members of the barangay councils. We also interviewed all
three mayors of our LGUs and the vice mayors of Tacloban and Tanauan. We con-
ducted a series of semi-structured interviews over a four-year period from 2014–2017.
These interviews focused on housing, livelihood and community resilience.

A number of focus group discussions (FGDs) were held in March 2016, August/
November and December 2016, June 2017, and October 2017. The FGDs were
organised by type, e.g. people with disabilities and their carers, youth, older people
and women. Each group number between ten and 15 participants and was asked the
same questions with some adjustment for the particular identity of the group and the
length of time that had passed since the disaster. That is, after the initial relief stage,
our enquiries evolved into questions on longer-term recovery and rehabilitation.
These sessions were useful as the evidence that resulted represented the collective or
negotiated memory of the group as opposed to an individual response.
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We also conducted 800 household surveys on an annual basis from 2015–2017.
Some 40 families were interviewed in 2016 and 2017 in order to monitor their
progress and identify common factors that threatened or facilitated their recovery. We
identified two households in each barangay. In order to identify suitable families,
we approached the barangay captains who directed us to one most-affected and one
least-affected family who were willing to be interviewed. By selecting 20 most-affected
and 20 least-affected families, we aimed to establish the factors that helped or hindered
rehabilitation, given their similar but perhaps different experiences. We asked every
family the same questions. By interviewing 40 families in a semi-structured way, asking
the same questions, and by adopting a systematic approach, we aimed to go beyond
mere anecdotal evidence.

The virtue of gathering evidence over time is that we were able to monitor
first-hand how effectively community resilience was established beyond the initial
emergency phase of the relief operations. We were able to go back to the same
communities and the same respondents to see whether their situation had
improved or changed and what the primary obstacles were to their rehabilitation.
We were also able to observe the shift in rehabilitation activity when many
international aid agencies left. Building Back Better must promote fairness and
equity and ‘recognize that families and communities drive their own recovery’
(Clinton 2006, p. 1). Building Back Better is not just about material construction;
it is about rebuilding communities, and who better to report on that than the
people themselves?

The survey data and interview evidence gathered from barangay residents and
government officials is triangulated with evidence from interviews with various
government departments, non-governmental organisations (NGOs) and interna-
tional aid organisations. It is also cross-referenced with policy statements and
quantitative data as they relate to the relief effort. Notwithstanding any anomalies
in data gathering processes, we are, however, aware that the devastation wrought
by Yolanda means socio-economic trends measured over the periods before and
after Yolanda were completely distorted by the effects of the typhoon and the
subsequent relief effort. Indeed, it may be a number of years before the con-
solidated effect can be accurately measured.

The merits and drawbacks of self-assessment

Without ‘community participation, disaster relief often inadvertently rebuilds …
structures of vulnerability’ (Bhatt and Reynolds 2012, p. 74). Consequently this
book is based on the premise that local communities should be tapped for infor-
mation that can support resilient and sustainable disaster relief strategies.

Rehabilitation strategies that are informed by the survivors and self-assessment
of their needs are desirable, as solutions can then be devised that are context-
specific and hopefully more likely to be resilient in the longer term. However,
family and community-based self-rated deprivation presents a number of chal-
lenges that are amplified in a post-disaster environment. We were aware that ‘a
culture of expectation’ (Head 2009, p. 343) was already established after
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Typhoon Yolanda, which meant that people automatically expected aid or
reward from anyone conducting interviews in the barangays. This resulted in an
eagerness to be interviewed and an emphasis on indigence, linked to the expec-
tation of reward or punishment. Self-rated poverty in the aftermath of a disaster,
under conditions when, sometimes significant aid flows are present, is complicated
by expectations of ‘reward or punishment’ (De Ville de Goyet 2008, p. 34) as a
consequence of the responses given.

Disaster relief strategies that are based on flawed data are less likely to be
cost effective and inequitable in terms of the allocation of goods or of being
sustainable. Good data is important for disaster relief strategies, including the
effective development of local capacity-building and preparedness for future
disasters. Consequently, it is important to be aware of the drawbacks of self-
assessment, why skewed reporting might occur and what can be done to
avoid, minimise and identify anomalies in the self-assessment of needs. We
hired local students and early career researchers, many of whom were
Yolanda survivors themselves, to conduct our surveys and family interviews, so
respondents were clear that the project was for academic purposes and not
linked to the distribution of aid. The use of local researchers also meant that
respondents could talk in their own language.

Conclusion

The aim of this chapter has been to introduce some of the key themes relevant to
disaster risk reduction and management. These include risk, vulnerability and
resilience. These themes have added dimensions when they are considered in
relation to poverty. The poor are more likely to engage in risky behaviour in
relation to hazards as cost/benefit assessments are tailored to meeting immediate
needs, such as shelter, livelihood and sustenance. The physical exposure of the
poor to disasters may be self-evident; however, their vulnerability to disasters is
more complex and inevitably socially and culturally situated. Resilience is also a
multi-dimensional phenomenon with material and social-dimensions that are
generated from the top down and the bottom up in ways that may be non-linear
and contradictory. In many ways, risk, vulnerability and resilience are moving
targets and their relationship to poverty is further complicated by the fact that
poverty itself is hard to measure.

In this chapter we have examined indicators of poverty with reference to their
complexity. This complexity relates to the problem of isolating and measuring
specific indicators, understanding how indicators impact upon each other and
how this might change over time, space and socio-cultural context. What makes
one ‘poor’ is likely to be different in urban and rural contexts and top-down cal-
culations of poverty may be based on assumptions about the poor rather than the
reality of their lived experience. Income-based measures may fail to capture the
multiple strategies that the poor use to secure their well-being, and multi-dimen-
sional measures may fail to account for the relationship between indicators and
how this might change over time. This is not to say that self-assessment of poverty
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offers a more reliable picture and such assessments may be prone to over- or
under-reporting. Such reporting could be linked to expectation of ‘reward or
punishment’, depending on who was gathering data and for what purpose. This
phenomenon will be explored further in the later chapters of this book.

This chapter also introduced the governance of disaster risk reduction and
management and reviewed how recent years have seen a shift from the man-
agement of disasters to the management of disaster risk. In other words, a
framework for a proactive approach to disasters was generated at the inter-
national, regional, national and local levels, starting with the United Nations,
ending at the barangay level in the Philippines. Increasingly disaster risk
reduction has also been linked to development, not least because of the sheer
economic cost of disasters in relation to the destruction of homes, livelihood
and infrastructure and the cost of relief and rehabilitation. This is evident in
the timely coordination of the 2015 Sendai Framework for Disaster Risk
Reduction and the 2015 Sustainable Development Goals. These aims and
objectives of these frameworks have subsequently generated complementary
regional and national policy initiatives. Overall, these frameworks have been
accelerated by the experience of large-scale disasters, such as the Indian
Ocean tsunami, Cyclone Nargis and Typhoon Yolanda. Practitioners and
policy-makers now recognise that poverty, development, disaster risk reduction
and climate change impact upon each other in significant and complex ways.
Therefore, an integrated approach is necessary if vulnerability and risk are to
be reduced and Building Back Better is to be a credible endeavour.

Finally, this chapter introduced our data gathering strategies and high-
lighted some of the problems and challenges that we faced in our efforts to
gather ‘good’ data for this project. The challenges concern the issues raised in
relation to the measurement of poverty but also the difficulties of gathering
data in a post-disaster situation. After Typhoon Yolanda the communities that
we studied went through a process of flux and upheaval caused by the
devastating physical impact of the typhoon but also the material and social
impact of the relief and rehabilitation effort. The events will be assessed in
more detail in the later chapters of this book. Chapter 3 will examine the
increasing risk from typhoons in Southeast Asia in more detail with particular
reference to the urban poor.

Notes

1 ASEM comprises United Nations Office for Disaster Risk Reduction, Asia Pacific and
Europe.

2 Governance in the Philippines is devolved through a system of local government units
(LGUs). LGUs are further sub-divided into barangays, the smallest political-administrative
units in the Philippines run by elected officials.

3 The barangays chosen were: Tacloban: Barangays 54, 54-A, 66-A, 67, 87, 88, 89, and
Abucay (least affected); Palo: Cavite, Cogon, Libertad (least affected), Pawing, Salvacion,
and San Joaquin; and Tanauan: Bislig, Calogcog, Salvador (least affected), San Roque,
Sta. Cruz, and Sto. Niño.
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