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Executive summary
In 1982, the United Nations Disaster Relief Ofﬁce (UNDRO, now OCHA) published ‘Shelter
after Disaster: Guidelines for Assistance’. This scoping study informs the forthcoming
revision of the Guidelines, a collaboration between Shelter Centre and the United Nations
Ofﬁce for the Coordination of Humanitarian Affairs (UN/OCHA), which will publish
the revision in 2008. The 1982 edition has proved sufﬁciently accurate for a number of
contributors to this study to comment that much of the text remains relevant. The consensus
within the sector is for the guidelines to increase in operational engagement, through placing
greater emphasis on strategic and programme design, coordination and implementation.
The shelter and housing of populations between the onset of a natural disaster and the completion
of the reconstruction have been critical to the success of numerous humanitarian and recovery
operations 1982 – 2006, from major events effecting millions of people, such as the earthquake
Gujarat in 2000 and the Asian tsunami in 2004, to numerous smaller events, such as the ﬂooding
in Bengal and Western Bangladesh in 2000.
A signiﬁcant increase is required, both in affected governments and in the international
community, in the coordination, operational capacity and knowledge responding to postdisaster shelter and housing. The revised guidelines will act as a foundation to this process,
in the following contexts:
1

advances in operations supporting shelter after disasters, leading to new
approaches, informed by both developmental housing and post-conﬂict
transitional response

In 1982, the sector was understood mainly in terms of temporary shelter before the
reconstruction of permanent housing, both as products and as the process of achieving those
products. Following recent responses to emergencies bringing together post-disaster and
post-conﬂict capacities, such as after the Asian tsunami of 2004, an approach re-introduced
from the ﬁeld of developmental housing considers shelters and housing more in groups, as
settlements.
The ‘transitional settlement approach’ offers a framework of support to communities and
infrastructure, integrating other sectors such as water and education, and often described
through economic and social ‘livelihoods’. This widens the understanding of shelter to
include support to all of the settlement options chosen by affected populations, including host
families, rental accommodation and, where necessary, camps. Support to these settlement
options and reconstruction is offered in parallel, as opportunities are presented, with support to
settlement options stopping only when the last house is reconstructed. This parallel approach
answers the question of where the affected populations live, between the completion of
support to emergency shelter, such as the provision of tents, and the completion of housing
for previous owner-occupiers and renters, which usually takes years.
2

the change in risk in the past 24 years affects hundreds of millions more people,
but it can be identiﬁed more accurately, and more people can be warned of
impending hazards

The vulnerabilities of urbanisation and population growth and multiplied by changing
hazards, increasing risk worldwide dramatically. Early Warning is developing, integrating
and sometimes extending locally, but minimal preparedness results, as it remains weakly
supported politically and ﬁnancially.
vii
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3

development within institutions supporting response, making possible greater
cooperation and coordination among more stakeholders

General capacity in the international community and some governments has increased
dramatically. But, in relative terms, specialist operational capacity in post-disaster shelter and
housing has decreased. Roles in implementation, coordination, protection and funding remain
ill deﬁned and poorly integrated. Policy and assessment tools remain relatively insigniﬁcant
and outside most current organisational cultures, but recent programme evaluations offer
many important lessons.
4

progress in how knowledge is learnt and used, enabling greater operational
engagement with guidelines and related policy, as well as with training

Resources such as ReliefWeb and Humanitarian Information Centres collate and deliver via
the internet the little relevant sectoral information available, as well as offering coordination
tools, such as sharing maps, meeting minutes, and assessments. Most recently, sectoral
training in the ﬁeld is sharing knowledge and building coordination between stakeholders.
5

recent principles standards and codes are beginning to link to form a supportive
context to the revision of sectoral principles

Mechanisms such as the Sphere Project ‘Humanitarian Charter and Minimum Standards in
Disaster Response’ (Sphere Project, 2004) offer to good effect an increasingly sophisticated
understanding of the principles of the sector, limited only by awareness and accountability.
The revision of the principles published in the 1982 edition of ‘Shelter after Disaster:
Guidelines for Assistance’ offers an opportunity to link with these mechanism, integrating
shelter and housing approaches into emerging policy and accountability frameworks.
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1. Introduction

Tsunami damage to a settlement on the coast of Sumatra, Indonesia 2005, © Shelter Centre
N This chapter explores what this study is for, what it is about, and how it is presented,
structured as:
1.1
1.2
1.3
1.4
1.5

Background
Objectives
Scope
Structure
Terminology

1.1 Background
This study compares the present context of the settlement, shelter and housing of those
affected by natural disasters with that prevailing in 1982, the year of the publication by
UNDRO of ‘Shelter After Disaster: Guidelines for Assistance’.
The purpose is to inform the forthcoming revision of the guidelines, which is being undertaken
as a collaboration between Shelter Centre and the United Nations Ofﬁce for the Coordination
of Humanitarian Affairs (UN/OCHA), for publication by UN/OCHA in 2008.
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The aim of the study is to discuss some of the most important trends during the intervening
24 years, in the hope that they will indicate new directions to pursue both in revising the
guidelines, and in our collective understanding of settlement and shelter affected by natural
disasters.
It is also hoped that this study will elicit new insights from others with expertise and experience,
contributing to the process of the guidelines revision which will bring together community,
governmental, non-governmental, international and United Nations organisations in order to
reach a consensus on how to collaborate in response.

1.2 Objectives
By means of a desk study, involving a consultant team and contributions from expert
practitioners and academics from around the world, an understanding of the major changes
that have occurred since 1982 is sought in the:
v risk environment, including the nature and extent of hazards faced, and trends in rural and
urban vulnerabilities and capacities
v operational response policies, capacities and approaches of local organisations, governments
and the international community
v knowledge available and how it is accessed and used, including publications, academic
literature, conferences, evaluations and situation reports.

1.3 Scope
As recognised by the 1982 guidelines, achieving an understanding of settlement, shelter and
housing post-disaster requires this study to consider both pre- and post-disaster contexts
in all phases. The livelihoods of those affected are explored through the forms of capital
available to them, including social and political, human, natural, physical and ﬁnancial.
Local and international institutional and economic perspectives are taken into account.
Following major disasters in Kobe (1995) and New Orleans (2005), no attempt has been
made to conﬁne the study to low- or middle-income countries, but inevitably there will be an
emphasis on these, since this is where risk is most concentrated per capita.
Settlement, shelter and housing are considered together as a continuous process, rather than
a single reconstruction activity undertaken once with affected communities. Their journey
from pre-disaster housing to reconstructed post-disaster housing involves ﬁnding shelter in
a ﬁnite number of alternatives, categorised into settlement options. These options include
staying with host families, in planned evacuation centres, or in transitional shelter near their
damaged housing. Affected communities are able to leave their settlement options as housing
is completed in the parallel reconstruction process.
Support for parallel shelter and housing programmes is given ﬁrstly and most signiﬁcantly
by the survivors themselves, but also by local organisations, governments, the international
community, and private bodies.

Scoping Study
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1.4 Structure
Following this introduction, the study pursues the objectives set out in a further ﬁve
chapters.

Chapter 2, ‘The risk environment’, considers pre-disaster:
v how hazards, such as earthquakes, have changed in character and frequency since 1982
v the vulnerabilities of populations to hazards, in both rural and urban settings
v the assessment and reduction of risks that they face.

Chapter 3,

‘Institutions and operations’, considers for post-disaster shelter and

housing:
v the evolution of the policies of governments and agencies, beginning with a comparison
of pre- and post-disaster settlement and housing
v how they assess, monitor and evaluate their response, post-disaster
v the standards, codes and principles that they have developed together to guide their work,
post-disaster
v how the roles that each take in response have changed, post-disaster, including how their
capacities match these roles
v changes in their response, post-disaster
v how the agenda or priorities of governments and agencies have changed, post-disaster.

Chapter 4, ‘Knowledge’, reviews:
v the major conferences in the last 24 years
v the development and content of evaluations and situation reports
v the growth of technical, social and economic literatures within governments, the
international community and academia

Chapter 5, ‘Principles’, considers how accepted summaries of approaches common to all
disaster response can be informed by recent good practice, including:
v how the agreement of common approach, deﬁned as principles, might assist the sector
v the continued relevance of the principles published in ‘Shelter after Disaster: Guidelines
for Assistance’ (UNDRO, 1982)
v new approaches that might be agreed and deﬁned as principles.

Chapter 6, ‘Conclusions’, brings together the previous chapters and identiﬁes linking
trends.
Following the presentation of a selection of relevant resources available via the internet, the
bibliography updates that presented in the 1982 guidelines, adding recent guidelines, reports
and documents.
3
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1.5 Terminology
The activities around preparedness, disaster, shelter, and reconstruction involve different
government, donor and agency departments, and different disciplines within policy
development and research. It is essential that they are described by all involved using a
single, comprehensive vocabulary, otherwise collaboration and coordination will not be
possible.
The sector of response of the international community supporting post-disaster settlement,
shelter and housing is in the infancy of its development, when compared with sectors such
as water or health. It is divided by the different approaches, mandates and organisations
involved in supporting populations affected by natural disasters as well as by conﬂicts.
An opportunity exists, however, as the relatively poor deﬁnition of the sector leaves space
for the evolution of a relatively strong deﬁnition. Consensus initiatives, such as the revision
of guidelines for assistance, can use this opportunity to achieve agreement among those
involved.

New concepts and approaches concerning settlement options
Two new concepts are included in this study, in addition to those described in the 1982
edition:
v shelter and housing post-disaster are not understood simply as a multiple of family units,
but instead consider the context of settlements, impacting the security, society, economy
and environment of communities, and of their neighbours – for example, considerations of
shelter and housing do not necessarily cover schools, or the siting of entire communities
away from hazards
v shelter post-disaster is not understood as either evacuation centres or ‘on-site shelter’,
built next to damaged houses, but instead considers the full range of settlement options
adopted by those affected by disasters – for example, previous understandings of shelter
do not necessarily include supporting those living with host families, self-settling in urban
and rural areas, and when necessary, siting and developing appropriate infrastructure for
unplanned or planned camps.
Settlement is recognised as an important concept by both policy on housing, and also by
the Sphere Project ‘Humanitarian Charter and Minimum Standards in Disaster Response’
(Sphere, 2004), which entitles its chapter on the sector ‘Shelter and settlement’.
Through the ‘transitional settlement approach’, both of these concepts have been integrated
recently into post-conﬂict and in complex emergencies, for example: in responses to the
Asian tsunami in 2004, after which in June 2005 in Sri Lanka UNHCR reported the successful
construction of 53,000 ‘transitional shelters’; and following the South Asian earthquake in
2005, impacting Pakistan and India.
The use of the ‘transitional settlement approach’ in describing the sector has enabled, for
example, support offered to a single affected family to be described in a consistent manner
by government, relief and development stakeholders, at every phase of response, wherever
the family chooses to live. The approach is based upon deﬁning, supporting and integrating
into operations the limited range available to all affected families of ‘transitional settlement
options’, such as staying with host families.
Scoping Study
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Diagram: from transitional settlement to housing reconstruction, Shelter Centre
The operations guidelines ‘Transitional settlement: displaced populations’ (Corsellis and
Vitale, 2005) introduced this approach, following a three-year peer review process, in order
to avoid confusion over the meanings of commonly used terms such as ‘emergency shelter’,
‘temporary shelter’, ‘temporary housing’, ‘permanent shelter’, ‘dwellings’, ‘housing’,
‘building’, ‘recovery’, and ‘reconstruction’.
The opportunity to consider the relevance of these concepts and approaches to post-disaster
response coincides with the opportunity to deﬁne more consistent sector terminology, after
which the sector may ﬁnd it easier to describe, support and integrate its contribution to wider
response.

Terminology used in this study
The deﬁnitions of terms describing the sector used in this study are presented below, using
the terms deﬁned by UN-Habitat (UN-Habitat, 1982). The deﬁnitions were not intended
for, and are inadequate for, post-disaster response. They do not describe settlement options
such as host families and camps which, for the purposes of this study, must be understood
as implicit.
Deﬁnitions are not presented of general terms, such as ‘disaster’ and ‘risk’, agreed by
other mandated United Nations initiatives, such as the International Strategy for Disaster
Reduction (ISDR).
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‘Shelter, adequate’
‘Immediate environment for all aspects of family life, providing protection from
the elements, secure tenure, personal safety, access to clean water and sanitation,
proximity to places of employment and educational and health care facilities.’
‘Housing’
‘Lodging, shelter for human habitation. The immediate physical environment, both
within and outside of buildings, in which families and households live and which serves
as shelter. Also, a government project to provide shelter to low-income groups.’
‘Reconstruction’
‘Action of constructing one or more new buildings to replace buildings which have
suffered damage, or repair of damaged buildings.’
‘Settlement’
‘Area and location of dwelling units and systems to maintain them.’
‘Multilingual glossary of human settlements terms’ (UN-Habitat, 1992)

Scoping Study
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2. The risk environment

On-site shelter at risk within buildings damaged by a tsunami, Kuta Raja in Aceh, Indonesia
2005, © Shelter Centre
N This chapter explores changes since 1982 in the nature of hazards and the vulnerability
of populations. The relation between these variables is expressed in the standard
equation Hazard x Vulnerability = Risk. The chapter is structured as:
2.1 Hazards
2.2 Vulnerabilities
2.3 Risk
Safe settlement and shelter grow out of a consideration of risk in its varied forms in both
pre- and post-disaster contexts: both permanent housing and shelter can be at risk, and can
contribute to risk. In hazard-prone areas, the two contexts inevitably fuse as a cyclical
process since the post-disaster environment is the pre-disaster context for the next disaster.
Risk management can enable unsafe pre-disaster settlement and housing to be identiﬁed
for action to be taken. It can also enable safe post-disaster settlement, shelter and housing
to be planned, developed and maintained. Risk management requires a good understanding
of hazards, vulnerabilities and capacities, and is determined by the value societies place on
protecting each group of their citizens, and their rights and property. The ‘risk environment’
is both global and local, and operates within a dynamic context that has changed signiﬁcantly
over the past 24 years, implying further future changes.
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The risk environment

2.1 Hazards
Over the last two decades, the most signiﬁcant change in hazard proﬁles has been a result
of increased climatic variability. While still not fully explained, there is enough evidence
to suggest that in the last few decades both the rate of occurrence as well as the severity
of climatic events have been on the increase. Climate change is altering climatic hazards
patterns, such as more frequent and large scale events in places that have experienced disasters
before, as well as those that have not. Hazards related to climate, such as sea level rise and
the recent droughts in Niger in 2005 and Kenya in 2006, are in turn altering permanently the
vulnerability of populations, and therefore the risk they face.
Another signiﬁcant alteration in the hazard pattern in the past two decades has been a series
of disasters with high-proﬁle regional and cross-border impacts, including Hurricane Mitch
in 1998, the Mozambique / Southern Africa ﬂood in 2000, and the Indian Ocean Tsunami
in 2004. However, recent devastation has been due more to expanding vulnerability than
increased hazard incidence or severity.

2.2 Vulnerabilities
At a global level, the root causes of vulnerability are population growth, poverty and
urbanisation/ industrialisation.
At community and family levels, vulnerability is often in unsafe pre-disaster housing on a
dangerous site, where the family has a minimal understanding of the risks they face from a
collection of hazards, and few options to protect themselves (Wisner, Blaikie, Cannon and
Davis, 2004).
The post-disaster environment is a rare opportunity to raise awareness of building safety
issues. Although vulnerability reduction is acknowledged as an imperative by publications
such as ’Living with Risk’ (ISDR, 2002), the allocations by donors to vulnerability reduction
remain too small to be signiﬁcant. The vast majority of relief and reconstruction activities
often do not beneﬁt from the most basic mitigation measures, such as site selection based
upon hazard mapping. As a result, it is very rarely possible to ‘Build Back Better’, and
vulnerability is often reconstructed along with the housing. In addition, the post-disaster
environment is a rare opportunity to raise awareness of building safety issues. However,
building cultures are rarely improved sustainably, and so the opportunity is often missed to
ensure that all subsequent building in an area occurs safely.
At a post-disaster level, for settlement, shelter and housing, vulnerability includes having
populations in proximity to hazards, or being unsafe in the event of further disasters,
for example in the event of building collapse or when debris causes death or injury. In
earthquakes, for example, the ground movement rarely causes casualties, it is the failure of
buildings that remains the cause of over 98 percent of all casualties, compounded by bad
construction, bad siting, and high living densities. 95 percent of all earthquake deaths occur
in failures of non-engineered building construction.

Population growth
In the last two decades, population growth, particularly in hazardous parts of the world,
has been the single most important factor that has contributed to increased vulnerability to
disasters. For every 4.6 people living on our planet in 1982, there are now 6.4. However, the
Scoping Study
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average annual growth rate has dropped from 1.75% in 1982 to 1.15% in 2005 (US Census
Bureau, 2006). The increase has been concentrated in the poorer, hazard-prone regions of the
world, such as coastal areas, river basins and unstable mountainsides, as was evident from
the recent tsunami and the earthquake in Pakistan. Half of this global population growth is
occurring in just six hazard-prone countries: India, China, Pakistan, Nigeria, Bangladesh
and Indonesia (Sacquet, 2005). The result is higher densities concentrated in towns and
cities, forcing vast numbers of people to migrate to high-risk zones that previous generations
wisely left unoccupied.

The increase in the number of poor people
Poverty is not synonymous with vulnerability, but it is one of its principal driving forces, and
disaster impact is primarily faced by the poorest families in any hazard-prone area. In the
case of any hazard, when the land available is limited, the poor people will be located nearest
to the hazard, and they have the least means and support with which to prepare for and
mitigate their vulnerability to it. While poverty has fallen as a percentage in many countries,
the number of poor people has increased. Thus more communities can neither afford to build
safely, nor to build in safe locations, and rarely have access to the resources to understand
the extent of their vulnerability.
Poorer sections of the affected population have less resources with which to recover from a
disaster. As was seen following hurricane Katrina in 2005, wealthier families with property
insurance had the opportunity to reconstruct their housing while poorer families with, at best,
the proceeds of contents insurance did not ﬁnd rental housing reconstructed near their predisaster housing and livelihoods, and they were forced to relocate to areas with affordable
rental housing.

Urbanisation and industrialisation
Dramatic recent statistics on the speed of the process of urbanisation, and linked
industrialisation, usually refer to circumstances of minimal housing regulation and planning,
involving more dramatic increases in vulnerability. It is estimated that in 1982 approximately
39% of the world’s population lived in towns and cities, but by 2005 the percentage exceeded
50%, with six million new urban dwellers per annum (Sacquet, 2005).
By 2025 it is estimated that the world’s urban population will reach ﬁve billion, or six out
of every ten people. One of the causes of urbanisation is the drift to the city of victims of
rural disasters, who perceive that the city offers them an exit route from their vulnerability
(Sacquet, 2005). However, they in turn become direct contributors to urban disasters as they
settle on unsafe hazard-prone sites, thus placing their families and wider urban areas ‘at risk’
(Mitchell, 1999; Pelling, 2003).
Urbanisation and industrialisation have a negative impact on the quality and safety of predisaster housing. The United Nations Environment Programme (UNEP) estimates that 30 –
60% of the inhabitants of the largest Southern cities live in pre-disaster housing constructed
without permits (Sacquet, 2005), while the majority also lack tenure rights. The construction
of settlement infrastructure that is unplanned, or when plans are ignored or bypassed, can
result in disasters occurring in previously safe areas.
Urbanisation and industrialisation also often lead to a greater proportion of an urban population
renting rather than owning its accommodation, which in turn complicates responsibility for
the safety and maintenance of the property.
9
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Unsafe pre-disaster housing within unsafe pre-disaster
settlements
Urbanisation can lead to the occupation of dangerous sites, a lack of physical planning,
and poor quality building construction. New materials and construction techniques, such as
reinforced concrete, have been adopted in dense urban environments, without the knowledge
or skills appropriate for their safe use. The result is a very serious risk facing tens of millions
of people living in unsafe towns and cities.
First, despite advances in the development of safer and more appropriate construction
techniques, the majority of people do not have access to this knowledge, where building
regulations are inappropriate and poorly supported, and where the construction industry is
poorly trained. Second, even when understood, basic principles of good construction are
frequently ignored by contractors and developers seeking to save costs when operating in an
environment where regulations are inappropriate, poorly enforced, and easy to bypass, and
where litigation is costly and lengthy. Third, people have to be convinced that the extra cost
of building safely is worth the investment, and is affordable and achievable.

Lack of public awareness of risks and safety in relation
to pre- and post-disaster housing
Preparedness includes an understanding of the risks faced by communities, and actions that
are needed to achieve safety. These measures relate to personal security, as well as to ensuring
the protection of their housing. For example, strengthening measures may be introduced into
housing, but unless the occupants are aware of the reasons for the safety measures they
may remove cross-bracing or demolish a wall inserted to stiffen the house. This knowledge
may come from local public awareness programmes, helped by school safety education
programmes.

Tenure issues
Most reconstruction programmes still occur with non-existent or inadequate tenure records,
with which disaster-affected populations can prove what they owned pre-disaster, or at least
the location and limits of the land upon which they lived. With populations growing and
urbanising, more poor people are occupying land and buildings without tenure. This is a
signiﬁcant increase since the 1980s that contributes to unsafe construction, as people without
tenure are often reluctant to invest in better construction as they do not know whether or not
they will be evicted.
The problems associated recently with the loss of tenure records highlight the importance of
local governments storing land title records in secure buildings, made more important and
more achievable since 1982 with the advent of digital records and off-site backup services.
Such records ofﬁces must be regarded as critical facilities, meriting enhanced protection
from disaster risk.

Scoping Study
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2.3 Risk
Globally, risk has increased since 1982, due ﬁrstly to a limited increase in hazards, mainly as
a result of climate change, and secondly due to a signiﬁcant increase in vulnerability, mainly
of the vastly larger numbers of urban poor being exposed to hazard.
Not only is the number of disasters increasing, but they are impacting in areas where they
were earlier unknown, such as ﬂooding in the Punjab in India in 2000. The continuing
construction and poor maintenance of major infrastructure, such as barrages, dams, highways
and canals, are also contributing to change the nature of hazards, for example by blocking
natural drainage ﬂow of rivers.
There are an increasing number of concentrations of risk in densely populated cities or areas. Urban
examples include the probability of an earthquake in Tokyo-Yokohama, which has 28.9 million
inhabitants, and ﬂooding in Lagos, which has 24.6 million inhabitants (Wisner et al, 2004), while
more rural examples include tsunamis along the coast of Sumatra, and ﬂooding on the Ganges
delta. Most of these imminent potential disasters have received minimal preparedness planning
and, when they occur, any organisation of existing capacities is likely to be overwhelmed.
There is also an increasing number of smaller risks, with equally-concerning probabilities of
disaster, in a wide variety of localised conditions worldwide.

Risk assessment methodologies
Signiﬁcant improvements have been made in pre- and post-disaster risk assessment
methodologies. These diagnostic processes are vital in order to map hazards for the strategic
planning of risk reduction measures, assess vulnerabilities and capacities, and anticipate
potential building losses. However, while risk assessment methodologies exist, it is still rare
for them to be adopted as standard procedures, even within industrialised countries. Insurance
markets are requiring ever more sophisticated and accurate methods of risk assessment in
order to calculate more speciﬁc premiums. However, as risk increasingly is deﬁned by
ﬁnancial loss and casualties, this process is in danger of having a disproportionate inﬂuence
on the development of methodologies appropriate to wider goals.
When detailed risk assessment is undertaken, all pre- and post-disaster needs can be
anticipated with some accuracy, including settlement, shelter and housing requirements.
This pre-planning needs to be undertaken by varied stakeholders who provide settlement
and shelter support, but is primarily the responsibility of governments.

International frameworks for risk reduction
The World Conference on Disaster Risk Reduction 2005 (WCDR) resulted in the Hyogo
Declaration and Hyogo Framework for Action 2005 – 2015, concerning the agreement of
168 governments to reduce risks by 2015. The Framework contains clauses that refer to
Early Warning Systems, the regulatory environment, preparedness planning, education, and
public awareness. One of its strategic goals is:
‘The systematic incorporation of risk reduction approaches into the design and
implementation of emergency preparedness, response and recovery programmes
in the reconstruction of affected communities.’
(ISDR, 2005)
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Institutional and legal systems for disaster risk management
In 2004, the UNDP Bureau for Crisis Prevention and Recovery conducted a global review
of Institutional and Legal Systems (ILS) for Disaster Risk Management (DRM) in nineteen
countries covering four regions (Africa, Asia and the Paciﬁc, Europe/CIS, Latin America and the
Caribbean).
In several countries, UNDP programmes helped to establish fundamental institutional structure
for Disaster Risk Management, including national consultative bodies and DRM agencies. The
review revealed that programmes that take DRM to intermediate and local levels of government
produce more sustainable results.
In countries where traditions and capacities in decentralised governance were stronger, a wellinformed public engaged key actors, such as mayors of bigger municipalities, absorbing the DRM
agenda into their jurisdiction. Government funding was found to be extremely limited in most
countries. Effectiveness was generally increased when the coordination of DRM was ultimately
overseen at the highest level of executive power, such as the prime minister or president, who
directly implemented strategies through their line-ministries.

Regional and international cooperation and partnerships on early
warning
One of the greatest success stories of disaster risk reduction from 1982 – 2005 has been the
effectiveness of Disaster Early Warning Systems (EWS), linked to the evacuation of potential
victims. Bangladesh and Cuba are two countries where disaster casualties have dropped
dramatically due to effective EWS. The ‘Early Warning Conference’ in 1998 in Potsdam
emphasised early warning as a core component of national and international prevention
strategies. However, widespread failure to evacuate to safe shelter can occur: following
hurricane Katrina (2005), about 150,000 poor residents of New Orleans were left to cope
with the second most powerful storm in American history without the means to evacuate,
and without designated shelters (Tierney, 2005).
The World Summit on Sustainable Development (WSSD) held in Johannesburg in 2002
called for the strengthening of early warning systems and networks, as part of sustainable
development policies and action plans. The Second Conference on Early Warning (EWC II)
that took place in Bonn in 2003, with the sub-title ‘Integrating Early Warning into Public
Policy’, brought together eminent actors from the political and scientiﬁc world. It provided as
an important outcome a framework for the International Early Warning Programme (IEWP)
that was launched at the World Conference on Disaster Reduction in Kobe in 2005. While
there is sustained interest in EWS, there is still little international attention paid to its linkage
with related shelter and housing needs, as the two communities do not work closely. This
linkage has, however, improved at the local level in the last two decades through intensiﬁed
community-based disaster preparedness work by NGOs.
Although emerging from wealthier countries, many EWS have value to lower-income
countries, or have developed and are maintained, involving United Nations bodies for their
use. Some that were established and maintained by the wealthier have relevance to both,
such as those for tsunamis.
EWS are based in part upon academic disciplines, such as social, economic, environmental, and
engineering and built infrastructure, but usually mainly around single hazards, such as ﬂood or
famine. The tools require development, both to integrate them further, and to make them more
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effective and appropriate to the variety of locations, levels, phases and circumstances where they
can be useful.
One example of EWS supporting regional and international cooperation and partnerships on early
warning is the website portal of the Southern Africa Humanitarian Information Management
Network (SAHIMS, http://www.sahims.net/), an integral part of the UN regional disaster response
capacity and a project of the United Nations Ofﬁce for the Coordination of Humanitarian Affairs
(UN/OCHA), which aims at improving and widening the knowledge base of the humanitarian
operations in the region. The website is a platform for country humanitarian teams to highlight
their work and to develop and maintain critical partnerships. SAHIMS also maintains an online
library, which provides access to key institutional and research reference material as well as GIS
datasets to assist with programming. This has signiﬁcantly improved the ﬂow of information
related to vulnerability, preparedness and response.

Risk reduction through byelaws and land use planning controls
A major cause of damage in most disasters is the failure of inappropriate bye-laws and
planning controls, as well as their enforcement. Creative alternatives are needed to develop
regulations for low-income pre-disaster or reconstructed housing that recognise the use of
local materials and traditional construction, such as in rural circumstances where urban
codes based upon high-income countries are rarely relevant. Similar creativity is needed in
developing feasible and effective information and enforcement mechanisms. An initiative
is being developed with the Government of Barbados for a system of advice clinics on safe
building practice within low-income settlements, to be run by ‘building extensionists’ as a
practical alternative to building regulations (Gibbs, 1999).

Risk reduction through training in safer construction
Training and information dissemination on safe construction and settlements has its roots
in the 1980s, when many NGOs were involved in training of local builders and families as
means to rebuild houses damaged after disasters. One of the most positive approaches to
safe housing, both pre- and post-disaster, is the development of training programmes in safer
construction for village builders and craftsmen. These programmes can achieve four major
gains, in contrast to the single beneﬁt of safer settlements and housing when built solely by
a building contractor, without local involvement:
v a safer dwelling
v a builder trained in safe construction practices able to replicate new safe buildings
v livelihood development, in providing paid work and new marketable skills for trained
builders and craftsmen and women
v the therapeutic value for a disaster victim, possibly grieving for lost family members,
to be able to be occupied through work, rather than be a spectator as others rebuild their
future.
(adapted from Aysan, Clayton, Cory, Davis and Sanderson, 1995)
The World Housing Encyclopedia offer an internet resource of country and regional hazard
resistant housing types with potential value to training. It is maintained by the Earthquake
Engineering Research Institute (EERI) in Oakland, California and the International
Association of Earthquake Engineering (IAEE) to provide an ‘interactive web-based
encyclopedia of housing construction types in seismically active areas of the world’.
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3. Institutions and operations

Rescue of people buried under their homes following an earthquake, Iran, 2005, © IRIN
N This chapter explores how governments and agencies respond post-disaster in
supporting settlement, shelter and housing, structured as:
3.1 Policy
3.2
3.3
3.4
3.5
3.6

Strategic planning and coordination
Assessment, monitoring, and evaluation
Standards, codes and principles
Roles and capacities
Response

3.1 Policy
Considerable progress has been made since the publication in 1982 of ‘Shelter after
Disasters: Guidelines for Assistance’ in both the ﬁelds of post-disaster settlement, shelter and
housing, and of post-disaster settlement and reconstruction. This progress has been brought
about through important shifts in conceptual and operational issues related to humanitarian
assistance, derived from shelter programmes running in parallel with housing reconstruction
programmes. As the scale of programmes has increased, a number of broader issues have
become critical to their implementation. Disaster assistance after major disasters has become
more international. Massive ﬂows of resources are often now seen from both governments
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and private donors directly mainly to INGOs, as experienced after hurricane Mitch in 1998
and after the Asian tsunami in 2004. While post-disaster shelter and housing programmes
are not always well funded, in the few responses where funding was available, it was very
evident that problems remained in policy, planning and implementation. Little impact was
made, either directly or through support to local government and administrators, upon
inﬂuencing sustainability: the same building culture remained to construct the context to the
next disaster. This is also becoming evident in the response to the Asian tsunami.
The international community tends to describe itself through mandates that do not overlap, in
order to minimise duplication. This in turn tends to lead to phasing and sequential planning,
and may have contributed to confusion in supporting shelter and housing programmes, which
must be parallel and coordinated activities. International and consequently national capacities
for coordination, funding and implementation post-disaster are structured to offer support in
independent sequential ‘relief’, ‘recovery/rehabilitation’ and ‘reconstruction/development’
phases, regardless of whether the support is to water supply or shelter. Affected families,
however, often begin reconstruction the day after a disaster, before the ﬁrst plastic sheeting
is distributed. Also, by deﬁnition, the shelter and housing phases must end at the same time,
the day that the last sheltered family is re-housed.
Compounding this confusion, over the last decades UN agencies, governmental and donor
departments, and INGOs, that in every other sector are expected to act sequentially, have
described differing mandates for ‘emergency’ and ‘recovery’ shelter and housing support.
If considered sequentially, however, it was unclear where an affected population might ﬁnd
shelter between the completion of an ‘emergency’ phase and the completion of a ‘recovery’
phase, as the reconstruction of all of the houses damaged by a major disaster inevitably takes
a number of years. If considered in parallel, it was necessary to assume that international
and national capacities would operate in a different way to the sequential way in which
they operate for all other sectors, as the ‘emergency’ and ‘recovery’ phases needed to run
in parallel, at the same time. For example, ‘relief’ donors supporting shelter, and ‘recovery’
donors supporting housing reconstruction, would both need to release funds immediately
after a disaster.
Alternatively, as was seen in the Balkans post-conﬂict response, and as is becoming evident
in the Asian tsunami response, a number of international and national ‘relief’ organisations
have taken a ﬁrst step in both shelter and achievable housing reconstruction. Later, in-phase
with other sectors, they handed over to ‘recovery’ or ‘reconstruction’ capacities, either within
their own organisations or to external organisations or governments, both the maintenance of
shelter, and the reconstruction that had not occurred. One example is in circumstances where
land availability or tenure was complicated and delaying reconstruction.
There are neither globally endorsed policies, nor globally agreed deﬁnitions, for postdisaster shelter or housing reconstruction programmes. Few agencies have an explicit and
comprehensive policy either for shelter, or for reconstruction and housing, resulting in
improvisation of strategies as funds become available and on a case-by-case basis. For the
ﬁrst time in two decades, the recent Humanitarian Response Review (UN/OCHA, 2005)
identiﬁes the topic as one of the activities requiring attention. Unlike other sectors, it has not
merited a thorough and regular sector review to feed into this process.
Some national disaster laws outline the conditions for post-disaster housing provision, mostly
focussing on ﬁnancing, criteria for eligibility, and sometimes rules for the expropriation of
land for reconstruction. In practice, currently post-disaster shelter and housing policies are set
by the national governments and the international community as the recovery gets underway,
rather than being agreed as part of consistent pre-disaster preparedness and planning.
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The purpose of this section is to review the evolution of policies that have been directly
or indirectly inﬂuencing post-disaster shelter and housing strategies during the last two
decades. These include the changes in pre-disaster housing policy in general; including the
key UN declarations, the inﬂuence of the human rights based approach, and the sustainable
development agenda. With reference to these, the key policy shifts are also identiﬁed in
shelter and housing programmes.

A comparison of settlement, shelter and housing policies, both
pre- and post-disaster
A review of the changes in pre-disaster housing policies reveals their conceptual and
strategic inﬂuence on post-disaster shelter and housing programmes. In the late 1980s and
early 1990s, pre-disaster housing policy shifted towards securing an enabling framework,
based upon community participation, housing ﬁnance and capacity building. The adoption
of enabling shelter strategies was at the heart of the decision by the UN to declare in 1987 the
International Year of Shelter for the Homeless (IYSH), and the subsequent ‘Global Shelter
Strategy (GSS) for the year 2000’ (published in 1988), later extensively articulated in the
‘Habitat II Agenda’(UN-Habitat, 1996). These strategies also promoted more decentralisation,
a stronger role for the local authorities, and use of diverse partnership models. Since the
mid-1990s, inﬂuenced by the sustainable development agenda of the UN Conference on
Environment and Development in Rio (1992), a more holistic approach placed housing and
settlements as economic and social assets, with added emphases on the environment and
poverty alleviation.
‘Agenda 21’ (UN-Habitat, 1992), the global plan of action for the twenty-ﬁrst century,
followed with the ﬁrst mention of ‘promoting human settlement planning and management
in disaster prone areas’ among the eight objectives of sustainable human settlements. The
Habitat II Agenda also made reference to disasters in its concluding declaration (UN-Habitat,
1996). This recognition of disasters as part of the housing agenda, albeit in a very limited
way, may have been inﬂuenced by the declaration of the 1990s as the UN International
Decade for Natural Disaster Reduction (IDNDR).
The ‘Millennium Development Goals’ (2000) launched by the UN distil many of the goals,
principles, commitments and recommendations of Habitat II, and of the other United Nations
conferences in the 1990s on development, into a mutually reinforcing framework. This
framework comprises eight goals, which offer 16 targets including improving the conditions
of the slum dwellings, and describing disaster reduction an implicit part of environmental
management. Neither Agenda 21 nor the Millennium Development Goals put in place
benchmarks or milestones within the development agenda for improved practices in disaster
preparedness or response.

A comparison of settlement, shelter and housing human rights
policies, both pre- and post-disaster
Another important trend is the increasing focus on the relationship of shelter and housing
programmes to human rights in general, and to housing rights in particular. The right to
adequate housing has found explicit recognition among a wide range of international legal
instruments and declarations, including the ‘Universal Declaration of Human Rights’ (1948)
and the ‘International Covenant on Economic, Social and Cultural Rights’ (1966). The
‘Istanbul Declaration on Human Settlements’ and the ‘Habitat II Agenda’ (UN-Habitat,
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1996) reafﬁrm the legal status of this right to adequate housing, as well as providing
guidelines and specifying responsibilities. This right gained increasing recognition in the
1990s. The three important components of this framework are the promotion of security
of tenure, the elimination of discrimination in the housing sector, and the eradication of
forced evictions. The two Commissions on Human Settlements and on Human Rights (2001)
have focussed on the right to adequate housing as a component of the right to an adequate
standard of living, and thus adopted resolutions towards the promotion, protection and the
exercising of this distinct right to housing. As an outcome of this work, UN-Habitat and
the OHCHR are undertaking a joint global initiative, entitled the ‘United Nations Housing
Rights Programme’ (2002), in order to assist stakeholders in this process.
The rights-based approach is already part of the vocabulary of the humanitarian community,
for example providing the basis to the ‘Humanitarian Charter and Minimum Standards in
Disaster Response’ (Sphere Project, 2004). It is used increasingly to question the adequacy
of the standards of living.

Shifts in post-disaster settlement and housing policy
There is no doubt that the changes in housing and development policy inﬂuenced postdisaster shelter and housing vocabularies. This is evident in emphases on participation,
resistance to relocation, the encouragement of decentralisation, the promotion of a rightsbased approach, and the recognition of shelter and housing as social and economic assets.
Although the humanitarian community has evolved signiﬁcantly since 1982 to embrace these
concepts, this same community has been almost negligent in engaging with both the housing
and development community, both in policy terms and for operational purposes.
Policy inﬂuences and shifts in shelter and housing might be understood in the following
ways:
v Local capacity and vulnerability are far better understood. The livelihoods framework
has helped improve the general understanding by the international community of the
priorities of those affected. It has also helped the agencies understand their limited roles
in supporting those affected for the short period they are in contact. The agencies have also
developed criteria for identifying vulnerable and minority groups, for the disaggregated
assessment of their speciﬁc needs, and for designing and implementing appropriate
programmes, while the systematic application of these criteria still remains limited.
v There is a much broader and more holistic view of what constitutes the sector.
‘Shelter after Disasters: Guidelines for Assistance’ reﬂects various aspects of the shelter
and housing frameworks of the time, many of which remain valid. But the understanding
of these contexts is even greater today. Understanding the economic and social beneﬁts
housing provides, and the economic and social beneﬁts from well-designed post-disaster
shelter and housing responses, are acknowledged far better today than in the past.
v There is a linkage between land tenure and success in reconstruction. This was
described as a principle for the sector in 1982 in ‘Shelter after Disaster: Guidelines for
Assistance’, but it was far from being widely understood.
v There is linkage between family shelter/housing and community settlement. Most
professionals in this sector now agree that successful shelter responses must address more
than basic shelter or the housing unit, and that such international responses of the past in the
form of prefabricated shelter, earthquake-resistant house designs or imported units would
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address only part of the problem. The settlement approach that has been the dominant
paradigm in pre-disaster housing policy is now well accepted in post-disaster response.
This approach requires a better understanding of how shelter support and reconstruction
can contribute to supporting communities, rather than focussing on individual family
units.
v There has been some shift in emphasis to beneﬁciaries having more responsibility,
both in the project design process, and ﬁnancially. With the growing understanding of
the process of reconstruction, there is also growing understanding that sustainable solutions
are driven by those who have been affected; and that the role of the implementing agency
is to facilitate and not to undermine that process. The provision of ready-made shelter,
such as tents and prefabricated houses, was core to the approach of ‘Shelter after Disaster:
Guidelines for Assistance’. Since 1982, this approach has been built upon, however many
NGOs still remain limited in their understanding of how to shift from a service and product
delivery organisation to an organisation that enables a process, as was envisaged by the
Guidelines and the housing policies of the 1990s. In this enabling role, there was an overromanticism of beneﬁciary participation, with little understanding of how to achieve it.
v The relationship between relief, recovery, and reconstruction is recognised. The
approach to shelter has a central role in shaping post-disaster housing reconstruction. For
example, more often than not the siting of a settlement of shelters will determine where
later housing reconstruction occurs. Shelter policy inﬂuences the speed and shape of the
parallel reconstruction of permanent settlements and housing. This is appreciated much
more than in 1982, but this appreciation is rarely integrated into programming. The lack of
clarity in international mandates has led to a lack of overarching policy and coordination
among the various stakeholders responsible for different phases of response, which in turn
has led to an incremental approach to response.
v Reconstruction is identiﬁed as an opportunity for future risk reduction.Since 1982 there
is greater awareness of the need for using reconstruction as an entry point for introducing
risk reduction. The decade of work by the UN-IDNDR through the 1990s, followed by
the establishment of the ISDR in 1999, and recent work by the ProVention Consortium
have contributed to promoting risk reduction at a global level. However, in practice, risk
reduction is often compromised by hastily planned and executed programmes, which
are undermined by limits to capacity, coordination, policy, and policy enforcement. The
identiﬁcation and use of safe sites are often linked to the availability to poorer populations
of land with tenure, enabling them to preserve and develop livelihoods opportunities.
Inculcating safety sustainably into post-disaster reconstruction is more likely to be
achieved through political will and social marketing, resulting in popular awareness and
expectation, than through developing or enforcing building codes or standards.

3.2 Strategic planning and coordination
In contrast to other sectors, shelter and housing programmes remain weak in planning and
coordination, both internally and in linking to other sectors. For decades, these programmes
fell in between the mandates and missions of a number of United Nations bodies, International
Organisations, and International NGOs, with no clear coordination mechanism. The sector
remains equally unclear in terms of who leads and who coordinates at the national level,
especially when response moves beyond the emergency phase, which is when national
implementers often proliferate.
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Donor support to UN coordinating bodies has become ambiguous, removing from UN bodies
any signiﬁcant ﬁnancial control over implementation, while often holding both implementing
organisations and the UN responsible for their roles in effective coordination. Donors also
occasionally emphasize their agendas to their partners, even when they do not correspond to
impartial, agreed or mandated coordination requirements.
This fragmentation is echoed in strategic planning, where the various stakeholders take
differing, and sometimes conﬂicting, approaches and policies to achieve the same goals.
UN emergency appeals bring some inter-sectoral coherence: the Consolidated Appeals
Process (CAP), although used less often in natural disasters than in protracted conﬂict
situations, provides a framework for sectoral coherence as the situation moves from relief
to recovery.

Role of IFIs and public funding
As reconstruction is a high-cost and long-term commitment per capita, required after the
disaster has left the media spotlight, in-kind contributions are common from bilateral and
multilateral donors through sub-contracted partners. Coordination in maintaining fairness
and standards therefore remains an issue.
Acting with national governments, IFIs are increasingly becoming the main actors in
ﬁnancing and increasingly in policy-setting for housing reconstruction, beginning as a
phenomenon in the late 1990s, although they rarely engage operationally in the formal
process of coordination. The method developed by the UN Economic Commission for Latin
America and Caribbean (ECLAC) informs this progression.
In high-proﬁle disasters, existing patterns of coordination are challenged by private
donations mainly to IOs and established and new INGOs, as was seen following the Asian
tsunami. Coordinating bodies receive proportionately less funding and therefore undertake,
through their partners, proportionately less implementation, reducing the effectiveness of
their leading role.
As a consequence, the coordination of policies and strategies becomes important in two
directions: horizontally, among the stakeholders of shelter and housing; and also vertically
across coordinators at different stages of the transition towards housing.

Coordination: Inter Agency Standing Committee (IASC) Cluster
Working Groups
Under the leadership of the UN Emergency Relief Coordinator, the Inter Agency Standing
Committee (IASC) has most recently considered coordination roles, deﬁning the lead
agencies of a series of nine Cluster Working Groups, some corresponding loosely to
operational sectors. These Groups are an outcome of the areas identiﬁed in a Humanitarian
Response Review (UN/OCHA, 2005), that began with considering the common perceptions
that humanitarian response does not always:
v meet the basic needs of affected populations in a timely fashion
v act in a timely fashion, once political agreements have been reached
v have sufﬁcient human resource capacity to respond to the demands of concurrent major
crises
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v respond consistently in different crises
v elicit similar responses from donors.
The Review concluded by:
v recommending to the IASC Principles for decision upon which IASC Agencies should be
the sectoral lead agency on a global basis
v deﬁning the roles and responsibilities of a series of sectoral lead agencies
v proposing implementation plans per sector for short-, medium-, and long-term
recommendations for improving the predictability, speed and effectiveness of international
humanitarian response, and preparing options where there was no consensus.
Two of the nine Groups concern shelter and camp management, and a third Group concerns
recovery programmes. This initiative is still in its preliminary stages, and has yet to ﬁnalise a
structure for coordination. For the sector, this structure will need both to be comprehensive,
describing parallel shelter and housing, and also to reﬂect the linkages between post-conﬂict
and pre- and post-disaster responses required to respond to complex emergencies.

3.3 Assessment, monitoring, and evaluation
The tools for assessment, monitoring and evaluation in common use by most stakeholders
are rarely consistent, and as a result they do not build on one another with baselines and
indicators, marginalising their value over the response period for informing programmes
or future good practice. Where criteria speciﬁc to shelter and housing programmes are
included, what the criteria indicate are generally not sophisticated gauges of programme
success derived from consistent study over decades of operations, and they have minimal
connectivity with other sectoral indicators, such as respiratory health, or livelihoods.
Hazard mapping criteria are rarely integrated, even at basic levels such as whether or not
a site ﬂoods, as it is perceived to be a specialist activity that should be undertaken wholly
separately. Few shelter and housing programmes are preceded by any risk mapping, although
a higher proportion of reconstruction programmes are, if only in later phases.
Assessments, monitoring and evaluations of shelter and housing programmes are often
undertaken as part of larger efforts integrating other sectors that are usually of a higher
priority to the commissioning department or organisation. They do not always involve
specialists in shelter and housing.
Tools exist to assess building damage at the national level. Internationally, the ECLAC
methodology used by the World Bank offers a potentially useful example of how assessment
methodologies can be developed into practical and integrated operational tools. Another
example is the tools developed in post-conﬂict responses, such as the village and house damage
assessment sheets and damage categories developed in the Balkans. They demonstrated how
they can be undertaken using available technical and non-technical assessment capacity.
They also offered opportunities, through the phased distribution of construction materials
accompanied by monitoring and technical advice, for the integration of assessment and
monitoring, and for the introduction and enforcement of building codes.
Disaster databases support the assessment of risk. For example, the NatCat and Sigma
disaster databases are maintained by the reinsurance companies Munich Re and Swiss Re,
which underwrite insurance companies in event of a catastrophic disaster. NatCat is able
to calculate economic losses from conﬁrmed insurance losses resulting from disasters.
21

Institutions and operations

Sigma presents information through the publications of Swiss Re’s Economic Research &
Consulting team about eight times a year, such as:
‘Of the total damage of more than USD 230bn [for 2005], a good third was covered
by insurance: damage due to natural disasters and man-made catastrophes cost
insurers worldwide around USD 83bn.’
(Swiss Re, 2006)

Assessment, monitoring, and evaluation initiatives of the
international community
The ﬁrst publication of speciﬁc assessment criteria for all sectors, including shelter and
settlement, for common use throughout the international community, was in ‘Humanitarian
Charter and Minimum Standards in Disaster Response’ (Sphere Project, 2004). These
criteria are having increasing inﬂuence in response, as the inﬂuence of the Sphere Standards
also increases.
A separate, consistent but more comprehensive compilation was made of criteria for use
in the assessment, monitoring and evaluation of the transitional settlement of populations
displaced by conﬂicts or natural disasters, based upon the Sphere criteria and those used by
other agencies in the Balkans and elsewhere. Termed the Shelter Assessment, Monitoring
and Evaluation (SAME) tool (Corsellis and Vitale, 2005), it has yet to achieve a signiﬁcant
inﬂuence upon the approaches of donor, coordinating or implementing agencies. There
remains a strong reluctance by stakeholder organisations to integrate common tools into
their own cross-sectoral tools, in part as such integration requires the review of their own
tools, which is time-consuming.
During the past decade the humanitarian community has initiated a number of inter-agency
initiatives to improve accountability, transparency, quality and performance in humanitarian
action. The most widely known of these initiatives that address the evaluation community is
the Active Learning Network for Accountability and Performance in Humanitarian Action
(ALNAP), which is an international, interagency forum working to improve learning,
accountability and performance across the Humanitarian Sector. Many of these international
evaluations focus on emergency phase, or at best including the ﬁrst stages of recovery, with
little systematic follow-up on progress or impacts from shelter or housing.
Notable exceptions are the World Bank evaluations of its recovery programmes, that provide
useful lessons on long-term housing and reconstruction. In response to the South Asia
earthquake, ALNAP and the ProVention Consortium collaborated to produce two brieﬁng
papers, ‘Learning from Previous Recovery Operations’ and ‘Learning from Previous
Earthquakes’ (2005), both aimed at informing operational decision-makers and relief/
recovery programme managers in the South Asia earthquake.
Although monitoring and evaluation are increasingly recognised as key components of
programming, and agencies may carry out their own learning, it is evident that little regular
analysis and feedback to the overall sector is readily available. Longitudinal studies of the
1980s on housing, (Oliver-Smith, 1986; Aysan and Oliver, 1987; Winchester, 1992; Barakat,
1993) that provided some feedback into policy, are no longer common. Longitudinal studies
are essential if the sector is to be informed by the long-term impacts of its practices, and if it
is to develop and integrate appropriate standards, codes and principles.

Scoping Study

22

Geographic Information Systems (GIS) promise to develop soon useful tools to support
assessment, monitoring and evaluation undertaken by the international community. The ﬁrst
step necessary to achieve this is being taken through an initiative to standardise database
formats. The GLobal IDEntiﬁer (GLIDE), proposed by the Asian Disaster Reduction Center
(ADRC) is primarily for expert users, with a unique disaster numbering system which should
improve the efﬁciency of retrieval, both from databases and the from Web, of information on
past and on-going disasters.
Unless political will and technical know-how are in place to undertake hazard mapping
to inform site selection, and full community participation is achieved in later assessment,
monitoring and evaluation, it is probable that reconstruction will fail to ‘build back better’.
A methodology for evaluating urban earthquake risk was developed as the ‘Global Earthquake
Initiative’ (GESI), launched in January 2000 as a collaboration between the Disaster
Management Planning Ofﬁce of the United Nations Centre for Regional Development
(UNCRD) and Geo Hazards International (GHI). The pilot project in validating this
methodology ran from 1991 to 2001, resulting in the ‘GHI Earthquake Lethality Estimation
Method’. This Method was presented to participants at the World Conference on Disaster
Reduction, Kobe, Japan 2005.

3.4 Codes and standards
In the last decade, signiﬁcant progress has been made in the development of non-sectoral
codes of conduct and standards, based upon good practice and international human rights
law. They have achieved widespread use by donors and implementers in general assessment,
programme development, monitoring and evaluation.
A number of codes and standards exist that provide frameworks for improving the quality,
fairness and consistency of response, accountability, transparency, and the conduct of
humanitarian organisations and workers.
Other than the Sphere Standards, none of these codes and standards provide information
speciﬁc to shelter and housing programmes: their general approach applies to all sectors of
operations.

Code of Conduct for the IFRC Movement and NGOs in Disaster
Relief
‘The Code of Conduct for The International Red Cross and Red Crescent Movement and NGOs
in Disaster Relief’ (IFRC, 1994) was developed and agreed upon by eight of the world’s largest
disaster response agencies in the summer of 1994. It lays down 10 points of principle which all
NGOs should adhere to in their disaster response work, and goes on to describe the relationships
that agencies working in disasters should seek with donor governments, host governments and
the UN system.
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People In Aid
People in Aid was established in 1995 as a network of International NGOs, and later
published the ‘People In Aid Code of Best Practice’ (1997) in the management and support
of aid personnel. The revised code, entitled ‘the Code of Good Practice’ (2003), comprises
seven principles deﬁned by indicators, which are monitored and assessed by agencies using
the social audit process.

The Sphere Project
The Sphere Project was launched in 1997 as a programme of the Steering Committee for
Humanitarian Response (SCHR) and InterAction with VOICE and ICVA, and is regarded
as the most signiﬁcant contribution in the last decade towards standardising a number of
humanitarian activities. It set out to develop a set of universal minimum standards in core
areas of humanitarian assistance, in order both to improve the quality of assistance provided
to people affected by disasters, and to enhance the accountability in disaster response of the
humanitarian system. The Humanitarian Charter, describing the rights of people affected by
disasters, is central to the Project. The ‘Minimum Standards in Disaster Response’ (Sphere,
2004) articulate the implications of fulﬁlling those rights, structured into ﬁve chapters, one
of which, chapter four, covers Minimum Standards in Shelter, Settlement and Non-Food
Items.
Unlike HAP-I and People In Aid, there is no formal compliance or enforcement mechanism
ensuring adherence to the Sphere Standards. It is also worth noting that the Sphere Project is
a consensus initiative, and the Standards describe only topics upon which consensus has been
reached in each sector. Other sectors appear to have achieved broader and more comprehensive
consensus upon a wider range of topics than in the chapter presenting minimum standards in
shelter, settlement and non-food items. There are also inherent problems in presenting global
minimum standards, given the varied nature of operations. As benchmarks, however, they offer
a unique starting point to be adapted to different situations.
In all other sectors, described by the Sphere Project as chapters, the Standards are the
consensus reached between established, sophisticated policies developed within a number
of mature humanitarian organisations over many decades of operations. The Standards
are therefore conclusions, describing good practice. In chapter 4 Minimum Standards in
Shelter, Settlement and Non-Food Items, however, there are no established, sophisticated
policies upon which to base a consensus. Uniquely, the chapter is therefore initiating policy
generation within the international community. The consequence, however, is that for this
sector there is a much larger difference than in other sectors between the Sphere Standards
and operational practice, skills, and understanding.
The Sphere Project continues its effective dissemination strategy. However, a signiﬁcant
number of stakeholders and professionals remain unaware of the Standards, or of their
appropriate use, especially but by no means exclusively in affected countries. The DEC
evaluation of the post-conﬂict response in the Balkans quoted below describes this. However,
it is worth noting that the study is six years old, and was published only three years after
the ﬁrst edition of the Standards: the implicit assumptions that Sphere Project was already
the de-facto custodian of standards of operation, while the Red Cross Code was the defacto custodian of conduct, indicate the remarkable achievements of these initiatives, and the
undeniable need of the international community for both.
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‘The evaluation team found that awareness of the [Red Cross] code of conduct and its
principles ... was poor and little attention given to their application. … Many local partners
had never heard of either the code or Sphere standards, and where DEC agencies worked
through local or international networks, other agencies in the network did not necessarily
share the same commitment to standards. There was very little monitoring of adherence
to the Code and standards in agencies’ planning and implementation of programmes and
no requirement from the DEC to report against them.’
(DEC, 2000)

Humanitarian Accountability Partnership –
International (HAP–I)
As Fred Cuny, an inspiration to many in the sector, noted just after the publication of ‘Shelter
after Disaster: Guidelines for Assistance’:
‘…the concept of accountability to the victims of a disaster is a concept long overdue in
relief practice. Without accountability, programmes inevitably become paternalistic
in nature or end up serving the needs of the donors and agencies rather than the
needs of the victims.’
(Cuny, 1983)
HAP-I was established in 2003 by a group of humanitarian agencies committed to ensuring
that humanitarian action is accountable to its intended beneﬁciaries. HAP-I is currently
developing self-evaluation and peer review techniques for certiﬁcation of compliance
with the ‘Accountability Principles’. Afﬁliated NGO networks and associations will be
accredited with the authority to certify their own members as being compliant with the
HAP-I accountability principles. The initiative presents enforcement tools robust enough
to achieve the integration of consistent accountability measures within a core of NGOs,
sufﬁcient to offer a lead to the wider community.

3.5 Roles and capacities
Both the good governance agenda of the development community and the enabling shelter
strategy of the 1990s call for the participation of communities, civil society, local authorities,
and the private sector, which have no doubt inﬂuenced the post-disaster housing agenda in
the last two decades. This is evident both in the ever-increasing number of NGOs operating
in the housing sector, and in the donor emphasis on decentralisation to local levels in every
operation. In practice, however, the quality and effectiveness of delivery of shelter and
housing in disasters through this approach has been very inconsistent. In most countries,
little has been invested to strengthen local systems to deal sustainably with disasters.

Roles of national governments
National public and media expectations of humanitarian post-disaster activities require action
by central government. This usually results in the involvement of local government, lineministries and the emergency services, as well as the armed forces, in order to demonstrate
the state’s social responsibility. Lack of investment in preparedness and response capacities
becomes apparent quickly. Similar media-driven government interventions are also expected
internationally, with responses becoming highly politicised, as the implications of each
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intervention are judged constantly by rolling news services, sometimes in the light of
unrelated previous international activities.
The complex and long-term nature of reconstructing housing and also shelter after disasters,
when combined with limited capacities at the international level in this sector compared to
others, and with unclear mandates and roles across the variety of actors involved, result in
an ever-increasing need for coordination. Consensus policy, codes, standards and principals
are at the core of making progress. The importance of these was evident once again after
the Asian tsunami, where consistent transitional settlement strategies were developed, but
achieved different results. In Sri Lanka, where some coordination was achievable within
the international and local communities, 53,000 transitional shelters were built along an
accessible 900km affected coastal strip within seven months, accommodating a large section
of the affected population. In Aceh in Indonesia, while the scale of devastation was far
greater and access far more difﬁcult, the number of national and local authorities, national
and international armed forces, and members of the international humanitarian community
that were involved contributed to a coordination environment that resulted in slower progress.
Interestingly, however, the coordination achieved may have impacted very positively for
Aceh on longer-term national and local cooperation.

Roles of international armed forces
National and international armed forces are increasingly involved in post-disaster humanitarian
response. Their logistics capacity, stocks and internal coordination can be assets in difﬁcult
terrain, as was proven after the 2000 ﬂoods in Mozambique. Their resources and capacities
are, however, rarely matched by their expertise in humanitarian response, or their ability
to coordinate with stakeholders other than their own governments. They normally work
only within military coordination structures, and they do not normally follow humanitarian
codes, standards or principles. This can increase tendencies for political interpretations of
humanitarian activities, which may in turn be ampliﬁed through the media attention sought
by the national and international governments. Consideration should be given post-disaster,
similar to that already given post-conﬂict, to the concept of ‘humanitarian space’ requested
by a number of IOs and INGOs. The Inter-Agency Standing Committee (IASC) highlights the
principles of this cooperation in Principles on Military-Civilian Relations (IASC, 1995).

Roles of national private sectors
The private sector plays a signiﬁcant role as the situation moves from shelter to long-term
housing. Much of owner-driven housing involves small-scale local builders. This applies to
rural housing more than it did in the 1970s, due to the changes in construction technologies
in rural areas. Medium-size construction companies, on the other hand, play a signiﬁcant
role, particularly in urban reconstruction. Policies of governments that suffer from both
rural and urban disasters such as Mexico, Iran and Turkey, have been in the direction of
using private construction companies in urban reconstruction, and supporting owner-driven
processes through small-scale local builders in rural areas.

Roles within the international community
Currently, the sector is unique in having a number of UN bodies provisionally mandated to
undertake concurrent implementation activities, for example managing camps, supporting
Internally Displaced Persons in their shelter, and undertaking reconstruction.
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Operationally since 1982, however, the allocation of roles and responsibilities has generally
improved within UN agencies, IOs and NGOs. Donor governments and International
Financial Institutions (IFIs) also exchange information and cooperate on deﬁning strategies
more systematically. This is worthwhile noting as in 1982, usually an operation would have
little in the way of centralised planning, and consequently there was much duplication of
effort, with a considerable consequent waste of resources and capacities.
Whereas established organisations in the international community have deﬁned mandates
and missions that it may be difﬁcult for them to change, the proliferation of NGOs offers
opportunities for new organisations to include shelter in the description of their activities.
As an indicator that the roles of stakeholders are diverging rather than converging in their
response, the assessment methods and activities of the INGOs, IOs, UN bodies, IFIs and
donors are proliferating. At the national level, since 1982 more countries have developed
damage assessment methods used as the basis for identiﬁcation of beneﬁciaries, and their
subsequent eligibility for housing.

Capacities within governments
It can be difﬁcult to generalise the ways in which shelter and housing programmes are
structured, in terms of capacity. Where the approach of national government is centralised
and strong, as in Turkey and Iran, strategies are set by the central government and much
of the delivery is carried out by the national system. In countries where the administrative
system has strong capacities at the sub-national levels, such as in India and Sri Lanka, these
levels often play the lead role. In countries where the administrative system is weak and the
overall capacities are limited, the international community becomes the key player, such as
after Hurricane Mitch.
As a pragmatic solution in a number of situations, such as in India after the Gujarat earthquake
(2001) and in Turkey after the Marmara earthquake (1999), special national agencies for
reconstruction were created to boost the response capacities rapidly, and funded by the World
Bank and the national governments.

Capacities within the international community
During the 1970s and early 1980s, local NGOs and a handful of INGOs were involved in postdisaster shelter and housing programmes in Latin America, the Caribbean and parts of Asia.
Connections were stronger then than they are now with slum upgrading and developmental
housing programmes. In the 1990s, attention shifted to refugees and conﬂict, and hence fewer
humanitarian agencies specialised in post-disaster response. Since the Balkans conﬂicts, and
more recently following the Asian tsunami and South Asian earthquake impacting Pakistan
and India, interest in the sector amongst NGOs has been on the increase.
When conﬂict-mandated agencies work alongside disaster-mandated agencies, such as in
complex emergencies, it is often difﬁcult for those organisations to collaborate in responding,
dependent solely upon their capacities. While each understandably does not wish to commit
long-term to activities within the mandate of the other, this reluctance often delays and
confuses operational coordination.
Increasingly, UN agencies and humanitarian organisations have been moving into shelter
and housing programmes based on the ﬂow of funds, rather than on mandates, capacities
or proven expertise. This ﬂexibility and the reﬂection of changing sectoral priorities are
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both positive, in some regards. The ﬂow of funds also, however, appears to have a deciding
inﬂuence upon moving between involvement in shelter and housing, while each requires
signiﬁcantly different capacities and expertise. These movements complicate attempts by
coordinators to achieve appropriate and equitable distributions of capacity throughout an
affected area.
The gap in capacities is also reﬂected in the overall human resources and expertise available
to plan, coordinate and implement shelter and housing programmes, when compared with
those available to other sectors of operations. This gap exists in both quantity and quality.
At the qualitative level where ’expertise’ is called for, the sector is mostly dominated by
logisticians undertaking shelter, and by civil or water and sanitation engineers undertaking
housing reconstruction. The gaps in expertise include disciplines such as settlement planning,
social anthropology, land tenure, housing ﬁnance, and environmental management. More
accurately, individual sector specialists are needed that combine understanding of all of these
disciplines with coordination and construction expertise.
Sectoral training resources are limited. InterWorks has trained for members of the international
community including IOM, UNHCR and UNICEF. Established in 1990, InterWorks began as
the Intertect Relief and Reconstruction Corporation, a crisis-management ﬁrm founded by Fred
Cuny in 1971. A training module on rehabilitation and reconstruction post-disaster was developed
by Aysan and Davis (1993) for the Disaster Management Training Programme of the United
Nations Development Programme (UNDP). The training, for UN ofﬁcers and government and
local authority ofﬁcials, explored a combination of social, psychological, cultural economic,
architectural and political processes. Also RedR, the leading training organisation for the NGO
community, has also been undertaking training on shelter and housing for over ten years. In
collaboration with Shelter Centre, RedR convenes the annual ’Transitional Settlement & Shelter
Workshop’. Shelter Centre maintains an on-line modular service supporting the download of
materials by trainers (www.sheltertraining.org).
In-country training during operations is becoming more accepted and better supported, with
programmes across the affected areas undertaken by RedR in Sri Lanka following the Asian
tsunami in 2004 and in Pakistan following the South Asia earthquake in 2005. Such training is
important in order to increase capacity, cooperation between local and international stakeholders,
and communicate and elicit feedback on coordination strategies for shelter and housing.
The scale of operations often overwhelms capacity: the water supply equipment or medicines
initially required for 100,000 affected persons may each ﬁt on one charter ﬂight, but sufﬁcient
bricks to reconstruct houses for the same families would require the continuous operation
over many months of a ﬂeet of vehicles. Many organisations are able to manage small-scale
projects supporting simple shelter interventions, without signiﬁcant physical planning or
technical components. The humanitarian community is, however, not used to partnering
and sub-contracting, for example to involve at a large scale in integrated programmes the
national or regional construction industries, providing a bridge over gaps in capacity, skills
and knowledge.
There is minimal investment by the international community in developing adequate or
appropriate sectoral capacity, such as by creating responsible departments, or by hiring
permanent specialist staff.
Investment is also lacking in operational tools important to coordination that have emerged in the
past few years. These include the ’Humanitarian Information Centres’ (HICs) and ’ReliefWeb’,
both maintained by UN/OCHA, and both internet based. However, local governments and local
NGOs often do not have sufﬁcient resources to maintain the connectivity required. Such resources
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may in the future enable internet-based tools to bridge the two-tier coordination environment
that exists in many operations, dividing local and international contributions and inhibiting
sustainability activities, such as building cadastres. That said, the HICs are now an invaluable
part of most major operations, based in or near the country affected by the conﬂict or disaster.
They offer situation-speciﬁc, up-to-date information to support humanitarian co-ordination. An
inter-sector and inter-agency tool, HICs provide services valuable to the design and management
of shelter and housing programmes, including:
v co-ordination – including contacts, meeting schedules/minutes, ﬂash appeal tracking
v map centre – including thematic and geographic maps as well as satellite images
v information centre – including situation reports, assessments, weekly updates
v reference – including appeals, reference papers, guidelines
v media centre – including a press centre with potential importance to strategy
dissemination
v resources – including vacancies and training.
Launched in 1996, ReliefWeb provides up-to-date information similar to the HICs, but in
greater depth and on a global scale. The database contains nearly 300,000 maps. It includes
links to training resources on shelter and is developing its services supporting speciﬁc sectors of
operation.

3.6 Response
Since 1982, innovations in post-disaster shelter and housing have been limited. Most of what
is practiced today had been used in some small scale in the 1970s and 1980s by national
actors, or improvised by the affected communities where there had been little international
assistance. What has changed in the last two decades is that these solutions have been
mainstreamed into the practice of organisations in the international community, which
implement at a much larger scale. International response has also changed in approach from
a more ready-made imported shelter provision, such as tents and prefabricated buildings,
towards the development response-by-response of a wider range of locally appropriate or
adapted solutions. In practice, however, there remains a reliance on tents in the early stages
of response that reﬂects limited capacities and knowledge more than appropriate shelter
support.
Both international and national responses are deﬁned by the scale, timing and reliability of
ﬁnancial contributions, whether international or national. Shelter and housing programmes
are especially vulnerable to unpredictable ﬁnancial inputs, as continuity and investment both
rely upon knowing if and when pledged funds will become available. In many countries there
are also periods during the year when construction is impossible, such as during winters or
monsoon seasons, and funding is required during construction periods if signiﬁcant response
is to be made.
Few agency-speciﬁc guidelines exist to support response, such as the USAID/OFDA ‘Field
Operations Guide’ (2005) and the GTZ ‘Guidelines for Building Measures after Disasters’
(2003). One indicator of the neglect of the shelter sector is that out of hundreds of documents
on the TEC website on the Asian tsunami, only four are listed under the category describing
shelter and housing programmes. This is despite the obvious critical nature of the sector to
those affected, and wholly disproportionate to the resources expended by the international
community, when compared with other sectors.
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In order to present shelter and housing response, the various programme activities involved
have been categorised and described below. For the purposes of this study, the scope of each
category, and the term used to describe it, are consistent with those accepted in both postdisaster and post-conﬂict response (Corsellis and Vitale, 2005): debate within the sector is
still required to reach consensus on a comprehensive terminology, in order to describe the
ﬁnite options available to affected families both pre- and post-disaster.
Seven transitional settlement categories, or options, are presented; followed by two
reconstruction options. Government and international support is often offered to only a few
of the options chosen by affected families. This is often due to: political sensitivities and
legality; limits to capacity and knowledge of how to respond; and inadequate or incomplete
assessment.

Transitional settlement options
‘On-site shelter’ – when families shelter on the site of their previous housing, using available
or supplied materials, or a tent.
An example was in Aceh, following the Asian tsunami of 2004, when many families
set up tents next to the remains of their housing.
Since 1982, supporting on-site shelter has been increasingly understood by the
international community; however their support is often limited to the distribution
of tents, which very rarely last until reconstruction is completed. When assistance is
offered to support on-site shelter, it is rarely coordinated with support to other sectors
or activities, such as water and sanitation, or developing access.
‘Host families’ – when affected families shelter with local families, or on their land or in
properties owned by them, including when renting from individuals.
An example was in Turkey, after the Marmara earthquake (1999), when relatives,
neighbours and even people with no afﬁliations took in affected families.
Although there has been radical improvement, governments and the international
community still struggle to achieve the capacity and skills needed to undertake
dispersed support, which is easier in more formalised administrative contexts.
Although progress has been made recently, especially by Swiss Humanitarian Aid,
some donors remain reluctant to offer direct ﬁnancial support to those affected.
‘Collective centres’ – when families shelter in pre-existing structures, including evacuation
centres, such as ﬂood shelters, cyclone shelters, and hotels, all of which are normally
acceptable only for transit periods.
An example was in Cuba in 2005, when the vulnerable population was moved
temporarily, with government support as part of a preparedness plan, out of the path
of hurricanes Dennis and Wilma.
Although identifying and preparing collective centres pre-disaster is important for
many hazards, pre-existing buildings can also play an important part in transitional
settlement when identiﬁed post-disaster.
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Investment by government and the international community in developing collective
centres is generally poor, although there are notable exceptions, such as in the
Caribbean and the Paciﬁc following hurricanes. While collective centres have been
employed recently in response to a variety of hazards, as well as post-conﬂict, they
were often employed in situations where reconstruction took a considerable time, and
where there were insufﬁcient or inappropriate transitional settlement alternatives:
accommodation in collective centres over any period of time has a signiﬁcant negative
impact upon trauma, increases vulnerabilities to abuse and exploitation, and usually
separates affected families from their livelihoods.
‘Planned camps’ – when families shelter on planned sites where full service infrastructure
is provided.
An example was in Pakistan in 2005, following the South Asia earthquake, when
large and small tented settlements were established by the Government and the
international community.
Before and after 1982, when the armed forces are involved in establishing camps,
they have rarely demonstrated an understanding of the differences between camps
for military personnel and camps for disaster-affected populations. The international
community, and especially that capacity involved also in post-conﬂict response, is
familiar with the concept of planned camps, although few agencies retain any expertise
in their site selection, physical planning or management. There have been instances,
such as in some circumstances in Sri Lanka and Aceh following the 2004 tsunami,
when the decision by some members of the international community to support the
proliferation of planned camps may have contributed to separating unnecessarily
those accommodated from their livelihoods and their communities, delaying their
transition to reconstruction.
The following three self-settled transitional settlement options might, in some instances, be
termed ‘informal settlement’ in a pre-disaster context.
‘Urban self-settlement’ – when families shelter formally in an urban environment, occupying
non-reclaimed land, settling with the assistance, permission or acceptance of the authorities,
with permission negotiated locally, or informally.
An example was in Bhuj in Gujarat, following the earthquake in 2001, when landless
families that had settled informally pre-disaster were joined, post-disaster, by selfsettled families scattered along the roadsides.
Governments and the international community are ambivalent about supporting
urban self-settlement, fearing the political consequences over the medium-term if
these become ‘permanent’ informal settlements. In the emergency phase, prior to
any registrations, roadside handouts and distribution centres remove the need for
affected families to prove legal residence, enabling implementers to ignore such
questions for a period.
‘Rural self-settlement’ – when families shelter formally in a rural environment on land owned
collectively, rather than privately, settling with the assistance, permission or acceptance of
the authorities, with permission negotiated locally, or informally.
An example was in Aceh in 2005, when families, singly or in small groups, were
forced to relocate repeatedly. They were not able to identify communal land which
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was not being farmed, nor were they supported by the government in ﬁnding
appropriate land.
When self-settlement occurs on government land, local authorities are forced to
confront the reasoning behind their protection of that land, pre-disaster. This often
requires a lengthy procedure that can represent an insecure existence for those settled.
Settlers sometimes select land knowing that a judgement may take some time, or in
the hope that tenure might be granted. As government and international support to
rural self-settlement has always been very limited, little change can be seen since
1982, although more tolerance is sometimes shown by more moderate authorities.
‘Self-settled camps’ – when families shelter in groups independent from government or
the international community, often on state or communal land, settling with the assistance,
permission or acceptance of the authorities, with permission negotiated locally, or
informally.
An example was in Pakistan in 2005 following the earthquake, when relatively large
groups of families settled relatively close to their original villages, so that they could
continue to visit their houses and land, and continue to beneﬁt from being part of
a community, and in order to beneﬁt from the focus for assistance offered by selfsettling together.
While governments and the international community have more capacity and skills
since 1982 with which to support such camps, consistent support beginning with
hazard mapping is rarely undertaken.

Reconstruction
Informal settlements, such as slums, that existed pre-disaster are not described by this study
as situations that populations affected by a disaster might be returned to, as part of a postdisaster reconstruction programme. The study assumes that inhabitants of pre-disaster
informal settlements join others affected by the disaster in transitional settlement, awaiting
the reconstruction of appropriate housing, whether rental housing or owner-occupied
housing.
‘Rental housing’, where the occupiers pay regularly for the use of their accommodation,
without achieving any ownership of it.
An example is in New Orleans, following hurricane Katrina in 2005, when a signiﬁcant
proportion of the lower-income population previously renting accommodation found
that, post-disaster, any surviving accommodation near their livelihoods became too
expensive. They are still waiting for the reconstruction of rental accommodation, but
this option has apparently been abandoned in many areas.
Governments and the international community do not generally support the
reconstruction of rental housing, even when it previously accommodated a signiﬁcant
proportion of the affected population, as it is considered by both to be wholly within
the private sector. Affected families that lived, pre-disaster, in rental housing are
therefore the last to be supported by governments and the international community,
while at the same time they usually have lower incomes than owner-occupiers.
Exceptions exist in the rapidly declining number of countries where state housing
is provided for some of its citizens, when government investment is undertaken, but
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usually without international support. There have also been examples, both before
and after 1982, when governments have been heavily involved in reconstruction
drives, such as the complete redevelopment of the cities of Spitak and Leninakan
after the 1988 earthquake in Soviet Armenia. Programmes that involve both public
and private funds, such as in Japan after the Kobe earthquake, have met with mixed
success.
‘Owner-occupied housing’, where the occupiers own their accommodation, or are in partownership, such as when repaying a mortgage or loan.
An example is following the Gujarat earthquake in 2001, when the Government of
Gujarat supported phased reconstruction with compensation payments, sometimes
involving the international community as part of the implementing capacity.
As identiﬁed before 1982, self-help programmes offer the greatest control by
affected families over reconstruction, thereby maximising the chances of a successful
programme. Self-help programmes are not attractive to those who occupied rental
housing, if the programmes are to re-build rental housing, as the occupiers have little
motivation to volunteer their resources for the reconstruction of houses that they will
eventually be asked to rent.
Skills and, in some cases, capacities for supporting self-build owner-occupied
housing that was developed in the 1970s and 1980s are still contributing to some
programmes. However, the good practice has neither been analysed systematically,
nor presented in widely-accepted guidelines. Longitudinal studies are essential to
inform programme design that can determine success, and for which cases histories
exist for evaluation.
Post-disaster, there is usually an urgent need for a large amount of reconstruction, but formal
and informal construction capacity may be sufﬁcient only to maintain and not to reconstruct
pre-disaster housing. This usually requires the involvement of all construction capacity,
including the affected population, village builders, craftsmen and contractors. Lessons from
recent disasters indicate that each component of this capacity should not act in isolation, and
capacity integration should be achieved in programme designs, combining the beneﬁts of
each, and empowering the victim to deﬁne needs, while arriving at a sustainable change in
local construction towards safer building.

Information
Advocacy and access to information are essential to help affected families begin to push for
solutions themselves. Offering to those affected information on their rights to the available
settlement options has become an empowering way of linking people to the various options.
Learning from lessons arising out of post-conﬂict response in the Balkans, the strategies
developed recently for Sri Lanka and Aceh post-disaster included Public Information
campaigns, involving training across the affected areas in addition to the media, local
government, and NGOs.
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Finance
Since the 1980s, bi-lateral and multi-lateral donors and IFIs have developed appropriate tools
for housing ﬁnance, normally using remittances or micro-ﬁnance. For self-help programmes
for owner-occupied housing, cash transfers or vouchers for materials were used to stimulate
reconstruction. Again, these methods were used to great effect post-conﬂict in the Balkans,
where self-help and contractor programmes were run successfully in parallel, with additional
support offered to families assessed as vulnerable. A USAID report following hurricane
Mitch describes some options:
‘Shelter and housing were provided in a variety of forms, from the supply of vouchers
worth up to one-third of the cost of the house (USAID, 2000: p 31), to houses built under
food-for-work programs (for example, WFP, 1999), to free distribution (for example,
UNHCR, 2000), to a mix of all of these approaches (for example, DEC, 2000a). There
were also different costs for housing during the same response (for example, DEC, 2000a;
WFP, 1999).’
(USAID, 2000)
Insurance was introduced by the World Bank as a pre-paid housing ﬁnance in a number
of countries and regions, such as Mexico, Turkey and the Caribbean. In owner-occupied
housing, it can become an effective form of transferring the ﬁnancial risk of reconstruction
of houses from the donors and the national governments to the occupiers. While it does
not address rental housing, and those without title deeds to their homes, still it reduces the
burden on the governments, enabling them to offer more attention to other groups.
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4. Knowledge

Focus group discussion following a ﬂood, Bangladesh 2001, © Shelter Centre
N This chapter lists and describes signiﬁcant areas of knowledge concerning shelter
and housing programmes, structured around the quality, scope, location and
dissemination as:
4.1 Conferences and fora
4.2 Programme evaluations
4.3

Publications

‘Knowledge’ is understood using the deﬁnition proposed by the specialised group within
the Overseas Development Institute (ODI) called ‘Learning, Accountability, Performance in
Humanitarian Action’ (ALNAP):
“Knowledge that can be written down and therefore processed by information systems,
codiﬁed or recorded, archived and protected by organisations”
(ALNAP, 2003)
Post-disaster shelter and housing overlap with many related subjects. Its most natural link
is with transitional settlement post-conﬂict, for refugees and internally displaced persons.
Thus, many of the references in this chapter cover both ﬁelds, but with the focus maintained
on natural disasters. Linkages are also explored with humanitarian relief strategies,
reconstruction planning, hazard-resistant building and settlement planning, low-income
housing and urban risk studies.
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4.1 Conferences and fora
Since 1982, related to the study of post-disaster shelter and housing, there have been eight
major international conferences. In addition, a new sector forum has developed running
every six months since 2002. Now entitled the Shelter Meeting, it is organised by Shelter
Centre.
The eight conferences, and the new sector forum, are summarised below. Within them three
themes emerged:
v settlements, such as developing standards pertaining to shelter type and quality, the longterm consequences of post-disaster shelter and housing programmes
v capacity, such as improving response procedures, agency coordination mechanisms, and
local capacity
v operational considerations, such as the importance of post-assistance issues including
programme and performance evaluations, exit strategies, and disseminating to the
international community lessons learnt.

‘The World Conference on Disaster Reduction’, Yokohama, Japan,
1994; Kobe, Japan, 2005
The World Conference on Disaster Reduction was convened in Yokohoma, Japan in 1994, as part
of the International Decade for Disaster Reduction (IDNDR). The conference noted the increasing
trend in that the number of natural disasters, and more importantly, the number of casualties of
natural disasters, in large part owing to recent rapid urbanisation of the poor.
A second World Conference on Disaster Reduction was convened in Kobe, Japan in 2005, and
resulted in the Hyogo Deceleration and Framework for Action 2005 – 2015.

‘Settlements and Disasters’, Delft, The Netherlands, 1988
The conference, organised by the Disaster and Emergency Reference Centre (DERC) and
Oxford Polytechnic, provided an opportunity for the international community to reﬂect on its
experiences of post-disaster settlements and reconstruction. Papers covered a range of themes,
from the physical planning of settlements, to construction materials and techniques.

‘Reconstruction after Urban Earthquakes: An International Agenda
to Achieve Safer Settlements in 1990s’, Buffalo, USA, 1989
The conference heard case studies of reconstruction from earthquakes in Anchorage, Mexico
City and Armenia. There were three cross-cutting issues: knowledge and people, land and
standards and ﬁnance and insurance. Participants included a multi-disciplinary body of
researchers and practitioners, architects, planners, engineers and ﬁnancial experts. There
has been no follow-up to the conference but it is hoped that a book will be written to include
the conference papers.
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‘Disasters and the Small Dwelling’, Oxford, UK, 1991
The focus for the conference was reconstruction, with little consideration of the theme of
shelter. The conference took place at the outset of the International Decade for Natural
Disaster Reduction (IDNDR) and sought to propose agenda items relative to safe buildings
and settlements. The conference was organised by the Disaster Management Centre (DMC)
and Oxford Polytechnic.
A key publication resulting from the conference was ‘Disasters and the Small Dwelling
– Process, Realism and Knowledge: Towards an Agenda for the International Decade for
Natural Disaster Reduction’ (Aysan and Davis, eds., 1992). There were also two papers that
looked at the prevailing situation eight years after ‘Shelter after Disaster’ was published.
These papers, ‘Disasters and the Small Dwelling – Process, Realism and Knowledge’ (Aysan
and Davis, 1992) and ‘Review of Twelve Years’ Experience of Disasters and Small Dwellings’
(Cuny, 1992), conducted stocktaking exercises concerning shelter and reconstruction policy
and practice. The reviews highlighted: the decline in NGO involvement in post-disaster
reconstruction; the pressing need for technical advice to be made available on all aspects of
housing following disasters; and the need to refocus on pressing urban disaster situations.
The conference attracted a diverse range of participants from Academia, Governments and
NGO’s. A strong group of US researchers on disaster housing and recovery attended.

‘First International Workshop on Improved Shelter Response and
Environment for Refugees’, Geneva, Switzerland, 1993
The focus for the workshop run by UNHCR was refugee shelter and refugee camp physical
planning, with only limited reference to post-disaster shelter. The goals for the workshop were
to develop ‘a UNHCR shelter concept to deal with both emergency and long-term shelter needs’
(UNHCR, 1996) as well as ‘a policy framework and the means for its implementation’ (UNHCR,
1996). Outcomes of the workshop included recommendations for the creation of an international
shelter network and of a shelter task force, and for UNHCR and other agencies with relevant
experience to develop and disseminate Shelter Reference Files. Participants attending the
workshop included UN bodies, the ICRC, the IFRC, several INGOs, and many manufacturing
companies displaying their products.

‘First Emergency Settlement Conference’, Madison, USA, 1996
The focus for the conference was the provision of shelter following a natural disaster.
Organised by the Disaster Management Centre (DMC) and InterWorks, the conference goal
was to document experience into a consensus of principles, standards and best practices. An
outcome of the conference was the documentation of principles, standards and best practices
(University of Wisconsin, 1996), but there has been no follow-up to this conference. United
Nations bodies, INGOs, and research groups attended.
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‘United Nations Conference on Human Settlements - Habitat II’,
Istanbul, Turkey, 1996
Building upon the Habitat Conference held in Vancouver in 1976, Habitat II, was a world-recognised
conference, organised by UN-Habitat, that focused on deriving a long-term development plan for
the lowest income communities. Over 11 days, the conference addressed many high-level and
strategic approaches to achieving this goal. The main outcome of the conference was the ‘Habitat
Agenda’, a blueprint for sustainable human settlements. Participants of the conference included
171 government representatives as well as representatives from UN bodies and international
organisations

‘International Conferences – Post-disaster reconstruction (I-Rec)’,
Coventry, UK, 2002 & 2004
The focus for the conferences was reconstruction following natural disaster. Organised by
Coventry University, the conference sought to deﬁne current trends in research and practice
amongst the aid community, bringing together academics, researchers, government ofﬁcials
and practitioners. The conference participants included representatives of the international
aid community and research bodies. The third I-Rec international conference will be held in
2006 at the University of Florence, Italy.
and also:

‘Peer reviews’, various locations between 2002 – 2004
The peer review process began in 2002 as a forum to review the drafting of the sector guidelines
’Transitional Settlement: Displaced Populations’ (Corsellis and Vitale, 2005). Work on the
guidelines was carried out by the University of Cambridge shelterproject. Participants of the
peer reviews included a wide group of stakeholders from the international community. The
peer review was reformed at the 4th peer review, into a sectoral forum, the secretariat of which
was handed over by the participants of the peer reviews to Shelter Centre in 2004.

‘Shelter Meeting’, held biannually in Geneva, Switzerland, 2004
– ongoing
The Shelter Meeting is the sector forum for post-disaster and post-conﬂict transitional
settlement, shelter and reconstruction. The forum is for humanitarian organisations to discuss,
coordinate, review and agree policy, good practice, and technical speciﬁcations. The Shelter
Meetings are held twice a year in Geneva, hosted by different participating organisations,
with linked training programmes, working groups and collaborative projects. Participants
include donors, UN bodies, International organisations, International NGOs, Local NGOs,
and research groups. Past hosts include UN bodies and international organisations.

4.2 Programme evaluations
Over the past 24 years, the evaluation of humanitarian activities by international donor
agencies has advanced rapidly. There are now regular ‘in-house’ evaluations by most
organisations in the international community, as well as major external evaluations of multiagency response, such as the consortia evaluations following tsunami response.
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Key recent evaluations, a number of which are mentioned below, have demonstrated clearly
the value to the sector and the international community of undertaking sectoral reviews of
operations that link to agreed codes, standards and principles. Even these works, which are
part of much wider evaluations of entire responses, have yet to achieve:
v consistency with assessments and monitoring, linking to the detailed criteria and indicators
of standards and codes to complete the process
v results that are comparable between evaluations, for example by referring in meaningful
detail to
v the involvement of specialists experienced in settlements, as well as in shelter, housing
and sometimes infrastructure
v clear paths to sectoral policy development that will be integrated by the international
community into operational practice.
Some evaluations are undertaken by organisations, such as the Disasters Emergency
Committee (DEC), focus on the emergency phase, emphasising shelter response. Other
evaluating organisations, such as the World Bank, often evaluate reconstruction. As a result
of this division between evaluating organisations, no consistent evaluation methodology has
been developed, and few evaluation are undertaken over the entire programme period.
In addition, the evaluation process is usually completed in a under a few weeks, usually
within a few months of the completion of the programme in question. The impacts of shelter
and housing programmes are made however, over a number of years. Longitudinal studies
are required in order to evaluate these impacts and to place shorter-term evaluation in a more
meaningful context. The following examples illustrate the ranges of knowledge sources on
evaluation, as well as key works:
DEC Evaluation Reports
Since the foundation of the Disasters Emergency Committee (DEC) in 1998, its evaluations
of the activities of its members illustrated how important shelter and housing were both
to affected populations and to the international community, post-disaster, by quantifying
expenditures under the title ‘shelter’:
v following the Gujarat earthquake, 2001, DEC members spent more on ‘shelter’ than
response to all other sectors combined
v following the Mozambique ﬂoods, 2000, DEC members spent more on ‘shelter’ than
health, food, blankets, clothes and education combined.
A number of the major conclusions reached by the DEC evaluation of its members with
relevance to ‘shelter’ following the Gujarat earthquake deserve inclusion in this study, as
they illustrate clearly the value of identifying lessons that remain unlearnt:
‘26. In the view of our shelter consultant, the results in terms of new settlements have been
poor, particularly in responsiveness to individual needs, and recognition of the essential
functions of housing in relation to livelihoods. The process involves a skewing of DEC
resources towards the tiny numbers of beneﬁciaries of these projects. It seems likely that
many of these houses will not be used by the owners and may end up as ‘second homes’.
This suggests a serious problem in relation to organisational learning.’
(DEC, 2001)
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Active Learning Network for Accountability and Performance in
Humanitarian Action (ALNAP)
The ALNAP Secretariat is hosted by the Overseas Development Institute (ODI) in London.
A specialised group, ALNAP has been established and has made a vital contribution to raising
standards of assistance. ALNAP’s Evaluative Reports Database (ERD) was set up in 1997,
to facilitate access to evaluative reports of humanitarian action and improve interagency
and collective learning. The ALNAP Annual Review series was started in 2001 to: increase
awareness of the principal ﬁndings of evaluations of humanitarian action published over the
previous year; and to monitor, analyse and report on trends in evaluation.

World Bank and ProVention Consortium ‘Learning Lessons from
Disaster Recovery’
The World Bank and the ProVention Consortium, established by the World Bank and now
hosted by the IFRC, commissioned a series of documents that seek to identify good practice
collectively entitled ‘Learning Lessons from Disasters’. They also commissioned a number
of general studies, such as one on homelessness, as well as a number of evaluations on postdisaster housing programmes, which are summarised below.
The study on homelessness, undertaken by Roy Gilbert with a team of staff from the
World Bank, reviewed the collective experience of the Bank gained from evaluations of
37 programmes supporting housing reconstruction, and suggested how constraints upon
assistance could be overcome, thereby stimulating and guiding further Bank involvement
(Gilbert, 2001).
The study of the international response to the 2000 ﬂood in Mozambique (Wiles et al, 2005)
identiﬁed common themes in shelter and housing. The Government followed strictly a policy
of denying families housing assistance unless they agreed to go to approved safe sites.
The study evaluating the international response to Honduras followed Hurricane Mitch in
1998:
‘Positive steps in risk management have been taken. Nonetheless, without profound
changes in a wide range of areas such as urban planning and political culture, longterm risk management and vulnerability reduction will remain weak.’
(Telford et al, 2004)
The study on the 1998 ﬂoods in Bangladesh cited similar comments. In the report, Beck
noted that ’one of the least successful recovery related interventions over the last decade
after natural disasters in Bangladesh appears to be housing’. The report also looked back
over the last 10 years (1988 – 1998) of responses to housing needs following natural disasters
in Bangladesh and pointed out recurring themes, such as:
v There was little coordination among agencies in design, and there was a wide variation
in costs...’
v ‘Problems with design ranged from buildings with too small ﬂoor space to use of reinforced
concrete pillars in inappropriate soils.’
(Beck, 2005)
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4.3 Publications
Publications continue to play a central role in the development of the sector, identifying and
disseminating good practice, coordination tools, and consensus over standards, whether for
operations or for equipment. The dissemination of these publications has been supported
by the humanitarian community, adopting use of the internet and achieving ever-increasing
information sharing, even while operating with relatively constrained bandwidths, software,
hardware, and systems administration.
The following documents, broadly divided into shelter and housing, offer a summary of literature
relevant to this study of changes in the sector since 1982.

Shelter
Since 1982, research speciﬁcally on shelter after disaster was not able to maintain the
momentum established by the earlier works (including Davis, 1978; 1981) which informed
the development of ‘Shelter after Disaster: Guidelines for Assistance’. Key subsequent
publications contributed to this foundation to the sector, but the priorities of the international
community did not allow the relationships required between research and the development
of policy appropriate to operational need.
Additional innovative research on shelter was undertaken 1994-5 at the Bangladesh University
of Engineering and Technology (BUET). Thirteen forms of shelter proposed for ﬂood
victims in Bangladesh were compared by scoring their effectiveness against a cost index and
a quality index (BUET, 1995). The quality index included criteria on mobilisation time, ease
of storage, possibility of re-use, time and ease of erection, structural strength and stability,
health and safety, completeness, durability, ease of administration and environmental impact.
The idea was very promising, but evidently was never developed further.
With respect to the development of emergency family tents speciﬁcally, in addition to a
recent publication that presented guidelines for use and common standards (UN/OCHA,
2005), a study of portable dwellings concluded:
‘… aid agencies have been let down by the groups who advise them, not least by
designers who have refused or been unable to become involved in this problem in
a meaningful way. ... A global effort to provide a network of shelter after disaster
planning, as part of a locally based, cohesive and integrated disaster strategy, is the
logical and attainable solution.’
(Kronenburg, 1996)
‘Engineering in Emergencies’ (Davis and Lambert, 2002) offered wide-ranging technical
advice to all sectors supporting emergency phase operations.
The broader and more holistic view developed since 1982 of what constitutes the sector
includes understandings of the economic and social beneﬁts that settlements, shelter and
housing provide. Links between the sector and the recovery of livelihoods have been made
in a series of studies that lay a foundation to the development of sector policy (Setchell,
2001; Twigg, 2002; Sheppard and Hill, 2005).
As a consensus initiative involving a wide peer review, ’Transitional Settlement: Displaced
Populations’ (Corsellis and Vitale, 2005) presented guidelines for responding to those
displaced by conﬂict or natural disaster, however the livelihoods framework upon which it
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was based made it equally valid for reconstruction. The guidelines introduced the transitional
settlement approach, which categorised all of the options chosen by affected populations,
from living with host families to living in camps.

Housing
The pioneering work in the strengthening of non-engineered construction came from the University
of Roorkee School of Research and Training in Earthquake Engineering, which inﬂuenced the
engineering community since its foundation in 1960. Its contributions include mitigating damage
following earthquakes through the strengthening of non-engineered construction. This work
became recognised and repeated in many engineering schools, mostly in the 1980s and early
1990s. The School has consulted on major infrastructure projects throughout India, as well as
compiling for UNESCO a technical manual on damage mitigation for educational facilities in
West and Southern Asia (UNESCO and Roorkee University, 1977).
In 1987, a rare longitudinal study was made of what had transpired over 14 years following
the Gediz earthquake in Eastern Turkey in 1970 (Aysan and Oliver, 1987), examining the
cultural context as well as constraints on shelter and post-disaster housing.
In the early 1990s Anthony Oliver-Smith, an anthropologist in the University of Florida,
wrote two comprehensive academic papers on post-disaster housing, ‘Post-Disaster Housing
Reconstruction and social inequality: A Challenge to Policy and Practice’ (Oliver-Smith,
1990) and ‘Successes and Failures in Post-Disaster Resettlement’ (Oliver-Smith, 1991). The
ﬁrst paper contained a longitudinal study of disaster recovery in Yungay, Peru, following the
devastating earthquake of 1970. Oliver-Smith debated whether the aim of reconstruction is
to restore normality, with cultural continuity, or to grasp a unique opportunity to introduce
major improvements. The second paper was broader in scope, with comparative analysis
of the problems of resettlement policies in Turkey, Peru, Iran and Guatemala. Later, Peter
Winchester wrote a study from social science perspective of post-cyclone housing in Andhra
Pradesh over 10 years (Winchester, 1992).
In pre- and post-disaster risk reduction, an approach was adopted in Nepal through the
‘Kathmandu Valley Earthquake Risk Management Project’, implemented by the National
Society for Earthquake Technology (NSET). The project targeted engineering students
who undertook research into building vulnerability analysis and created proﬁle of building
typologies. This project was an outcome of the informal network of World Seismic Safety
Initiative (WSSI) that was formed in 1992 by the International Institute of Earthquake
Engineering. WSSI was also instrumental in establishing Earthquakes and Megacities
Initiative (EMI) following the First Earthquakes and Megacities Workshop in Germany in
1997. Since then, EMI has been promoting risk reduction for cities with large population
concentrations through several initiatives, including:
v the Cluster Cities Project (CCP), originally launched by EMI as the Twin Cities Project, in
which participating cities share experiences in assessment methods, cooperate in disaster
planning activities and assist one another in undertaking mitigation plans
v the Regional Centres Project, an extension of the CCP, targeted to pooling resources to
develop regional centres for best practice
v the Training and Education Program, in which mega cities build local and regional
capacities through knowledge and information sharing on disaster resilient construction
and planning.
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In the mid-1990s, Intermediate Technology Publications commissioned four books that
documented the project funded by the UK government called ‘Building for Safety’. The
project was concerned with the education of builders and craftsmen in house construction to
resist various hazard forces. One of the research teams was based in Cambridge University,
under the direction of Robin Spence, while the other team was based in Oxford Polytechnic,
led by Yasemin Aysan and Ian Davis. One of these studies used case studies to describe
how and where building education had taken place, with reasons for the success or failure of
various programmes (Aysan et al., 1995).
Since the 1982 Guidelines, increased rapid urbanisation created vulnerable housing in unsafe
cities. This, when combined with a number of major urban disasters, focussed the attention
of research onto urban reconstruction and post-disaster urban housing. Publications included
‘Disaster Hits Home’ (Comerio, 1998) which explored case studies in six urban disasters.
It proposed rethinking the understanding of urban housing recovery, a comprehensive
revision of the role of governments, and more equitable programmes for the ﬁnancing of
reconstruction.
In addition to project evaluations, there have been some key studies written that examine
speciﬁc disaster situations. One example, ‘Mozambique and the Great Flood of 2000’
(Christie et al., 2001), contained a discussion on the key issue on post-disaster Housing
Standards. The authors highlighted a debate that took place between agencies who were
content to reinstate sub-standard housing, the pre-disaster norm, and others who provided
housing of improved quality.
Another rare longitudinal study on nine years of recovery following the Yemen earthquake of
1982 (Barakat, 1993) led later to a general review of good practice ‘Housing Reconstruction
after Conﬂict and Disaster’ (Barakat, 2003). It made a case for a formalised approach to
housing reconstruction, and for giving more prominence to housing in subsequent postdisaster and post-conﬂict recovery programmes.
An example of pre-disaster strengthening of low-cost housing comes from St Lucia. With
support from USAID and the Organisation of American States (OAS), the National Research and
Development Foundation (NRDF) developed in 1996 a hurricane-resistant home improvement
programme (HRHIP) that trained local builders and provided loans for low-income families
for safety upgrading. Two guidelines supported this programme: the ﬁrst was a review over
seven years of the Hurricane Resistant Home Improvement Program, prepared in St Lucia by
the NRDF under contract to the OAS, but supported by the government of Brazil and the World
Bank (NRDF, 2003); and the second served as a point of reference for homeowners and builders.
It provided information on techniques without being a construction manual (NRDF, 2003). This
programme is now receiving wider interest in the Caribbean and coastal Latin America.
Few guidelines exist to support technical inputs to mitigation measures and response options,
and of these very few integrate the social understandings and assessment and tools required
to develop implementation programmes. Examples include:
v ‘Battling the Storm: Study on Cyclone Resistant Housing’ (Haq, 1999), presented technical
options alongside a social understanding and assessment methodology
v ‘Building for Safety: Leaﬂets for Building Hazard-resistant Housing in Rural Bangladesh’
(Seraj and Hodgson, 2000), offered a link between technical advice and those affected, as
an example of work published by BUET that reﬂected the experience gained in Bangladesh
in living with risk.
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Published annually since 1993, the ‘World Disasters Report’ (WDR) identiﬁed each year the latest
trends and issues facing the humanitarian community. Throughout the publications, shelter and
post-disaster housing have been strong themes. Chapter 5 of the 2001 WDR included ‘principles
for sustainable post-disaster family housing’ (IFRC, 2001). The theme for the 2001 edition
was how disasters affect not only houses and built infrastructure, but society as a whole,
including livelihoods, communities and economies. The theme of the tenth edition (IFRC,
2003) was risk reduction, as an essential part of sustainable development. An excerpt from
the 2004 edition reﬂected the need to improve housing in chronic, disaster prone areas:
‘Recurrent disasters frequently destroy poor quality housing, cause outbreaks of disease
and create shortages of food and medicine, driving up prices. Many people can’t afford to
invest in recovery, as income-earning opportunities are scarce following disaster. Disaster
impacts aggravate pre-existing poverty, creating a downward spiral of vulnerability,
arresting development.’
(IFRC, 2004)
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5. Principles

Earthquake damage to Balakot, Pakistan 2005, © Edward Parsons/IRIN
N This chapter explores the need of this sector for guiding principles, structured as:
5.1 The value of principles to the sector
5.2 The principles published in ‘Shelter after Disaster: Guidelines for Assistance’
5.3 Possible additional topics from which to derive additional principles.
In a report on humanitarian principles, an understanding is offered of the evolution of
principles meeting the needs of the changing international community, and of the need for
speciﬁc principles:
‘In the mid-late 1980s the predominant model of NGO intervention in conﬂict was a
consortia of a few large agencies. This model was replaced by the co-ordination of
multiple individual agencies in the 1990s...This proliferation of agencies has resulted
in the conceptual and ethical melting pot that the mechanisms represent. All contain
elements of classical Red Cross principles, developmentalism and human rights; they
represent a kind of negotiated set of principles from the multiplicity of agencies involved....
However this problem is not addressed and so there is considerable lack of speciﬁcity in
terms of what the agreements mean in detail....This lack of speciﬁcity, in turn, makes
the agreements unhelpful as internal management tools. ...There was little evidence that
agencies consistently used the agreements as internal management tools, in terms of,
for instance, working out what they meant for agency procedures, decision-making or
managing staff according to how they respected them.’
’The Politics of Principle: the principles of humanitarian action in practice’.
HPG Report, (Leader, 2000)
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5.1 The value of principles to the sector
The purpose of principles was described by IFRC, when presenting its Fundamental Principles
(IFRC, 1965), as being to provide guidance ‘when no speciﬁc policy or decision applies’ (http://
www.ifrc.org/what/values/principles/origin.asp).
Stakeholders lack a common understanding of fundamental approaches to post-disaster shelter
and housing, which is important now given that operational need in the sector is signiﬁcantly
larger than operational capacity or knowledge, when compared to that in other sectors.
The process of agreeing a common understanding of fundamental approaches, or principles,
offers the opportunity to stakeholders to consider together their value and that of their subject:
‘The assumption is that these shared [humanitarian] principles and a sense of solidarity
and mutual responsibility will ensure appropriate restraint and the development of a
principled approach by every agency. However, the variety and number of humanitarian
organisations that make up this system, and the range of conceptual approaches they
represent, in fact belie the fact of a community of shared values. Indeed the very existence
of the mechanisms themselves can be seen as evidence of this lack of community.’
’The Politics of Principle: the principles of humanitarian action in practice’. HPG
Report, (Leader, 2000)
Whether principles work within one community, help form, or link communities, in addition to
the consensus that they represent, their conciseness also offers opportunities for:
v providing a focus for coordination and strategic planning, especially at the beginning of
operations
v dissemination, through a variety of media, including following translation at the beginning
of operations
v integration into other subjects
v informing accountability and transparency mechanisms, standards, codes and other
principles
v learning within organisations of the lessons of good practice.

General principles important to shelter and housing
With the founding of the Red Cross Movement in 1864 acting as a catalyst and model, humanitarian
principles have been an invaluable tool for learning throughout the international community.
General principles overlap with sectoral good practice, supporting the quality and appropriateness
of shelter and housing programmes, as well as presenting examples for the development and use
of sectoral consensus.

’Shelter after Disaster: Guidelines for Assistance’ (UNDRO, 1982)
offered the ﬁrst global guiding principles on shelter and housing, drawn from a variety of
disasters in the 1970s. Very limited further work has been done in developing or evaluating
their content or use.
Since then, only the collaboration between the World Bank and ProVention (2005) has drawn
lessons and principles from a wide range of disasters, with some reference to housing and
reconstruction. The conclusions of this collaboration are not well known by the humanitarian
community, nor do they guide practitioners in the ﬁeld, as they do not provide practical
operational advice.
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Over the last ﬁve years, four other new sets of principles have been developed that are relevant
to shelter and housing, marking a rediscovery relevant to the sector of the use of principles as a
tool for achieving consensus, focus, dissemination, integration, accountability, transparency, and
learning:

‘Guiding Principles on Internal Displacement’ (UN/OCHA, 1998)
The rights of Internally Displaced Persons are protected by the ‘Guiding Principles on Internal
Displacement’, which should guide shelter programmes where there is displacement. The
principles were ﬁrst linked operationally to post-disaster shelter and housing programmes in the
UN strategies for transitional settlement and shelter in Sri Lanka and Indonesia, following the
2004 Asian tsunami.

‘Principles for sustainable post-disaster family housing’ (IFRC,
2002)
Post-disaster shelter and housing have been strong reoccurring themes in the IFRC ‘World Disasters
Report‘ publications. Chapter 5 of the Report for 2001 included the following ’Principles for
sustainable post-disaster family housing’:
v ‘Context analysis: identify local vulnerabilities and durable ways to reduce them.
v Cost: must be acceptable locally and feasible nationally.
v Appropriate objective: the community’s perception of risk has to exist or be
enhanced.
v Fitness for purpose: proving the design resists disasters is crucial in convincing the
community to adopt new building techniques.
v Social acceptability: the building design must correspond to local taste and
traditions.
v Replication: designs using locally available materials, culturally appropriate styles,
and traditional building techniques will prove easier for poorer families to replicate.
v Communication: soon after the disaster, send the message that safer housing is within
everyone’s reach. Reinforce with classes, model buildings and posters.
v Clarity of technical message: explain the fundamental building principles. Too
complicated a message becomes incommunicable – focus on three key modiﬁcations.
v Cultural and educational issues: before training, discover how new practices enter
local society – by radio, TV, posters, theatre, meetings, physical demonstration?
v Effective leadership is essential for training to work. Find the “gatekeepers of the
community” and persuade them ﬁrst to change their building techniques.
v Timing: the window of educational opportunity is narrow – don’t let it close without
leaving behind sustainable improvement and mitigation messages.
v Responsibility: consider the optimal distribution of responsibility for reconstruction
between individual, community, regional and national levels.
v Involve beneﬁciaries at all stages: to ensure the above principles become practice.’
World Disasters Report 2001 (IFRC, 2002)
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‘The Principles and Good Practice of Humanitarian Donorship’
(DAC, 2003)
‘The Principles and Good Practice of Humanitarian Donorship’, endorsed by over 20
countries, are based upon humanity, impartiality and neutrality, and are grouped into four
areas: humanitarian policies, funding, learning and accountability, and the promotion of
standards and enhanced implementation. As part of this promotion, they refer to a series
of existing standards, guidelines, principles and codes, which would be highly signiﬁcant
to any new sectoral standards.

‘The Pinheiro Principles: United Nations Principles on Housing and
Property Restitution for Refugees and Displaced Persons’ (COHRE,
2004)
The 23 principles prepared by Paulo Sergio Pinheiro, UN Special Rapporteur on Housing
and Property Restitution, provide the ﬁrst global standard on housing and property rights
for refugees and displaced persons. The core message of the principles is that refugees
and the displaced should be able to return home to their original homes and land when
it is safe to do so. The booklet was published by the Centre on Housing Rights and
Evictions (COHRE), an organisation dedicated to promoting housing rights worldwide.

5.2 The principles published in ‘Shelter after
Disaster: Guidelines for Assistance’
14 principles for shelter and housing were published in ‘Shelter after Disaster: Guidelines
for Assistance’ (UNDRO, 1982). Between 2002 and 2004, the text of these principles was
revised by Ian Davis, the lead consultant for the Guidelines, as a contribution to the drafting
of ‘Transitional settlement: displaced populations’ (Corsellis and Vitale, 2005).
As part of this study, 15 contributors from governments, donor agencies, and NGOs were
asked to comment on both sets of principles, in order to inform the discussion of post-disaster
shelter and housing. The 14 original principles are presented below, each followed by selected
summaries of the comments made, however they are not intended to be comprehensive or
consistent. Many of the comments additionally offer opportunities to develop indicators for
principles.

‘1

Resources of survivors
The primary resource in the provision of post-disaster shelter is the grass-roots motivation
of survivors, their friends and families. Assisting groups can help, but they must avoid
duplicating anything best undertaken by survivors themselves.’

Contributors commented that survivors are differentiated by their level of access to resources,
and that assisting organisations must assess those resources in order to distribute aid to the
most vulnerable. The additional ﬁnancial resources ﬂow into disaster affected economies,
independent form the international aid effort, provide opportunities to greater involve the affected
community.
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‘2

Allocation of roles for assisting groups
The success of a relief and rehabilitation operation depends on the correct and logical
distribution of roles. Ideally, this allocation should be undertaken by the local authorities
who are best qualiﬁed to decide who should do what, when and where. However, if the
local administration is too weak to assume this responsibility, the priority must be to
strengthen it.’

Comments by contributors included the need to emphasise the lead role of local authorities, and
stressed the importance of external stakeholders presenting themselves to the authorities in a
coordinated, consistently and coherent manner. Gaps in capacity within local authorities should
be identiﬁed by the international community and appropriate support offered.

‘3

The assessment of needs
The accurate assessment of survivors’ needs is in the short term more important than a
detailed assessment of damage to houses and property. Partial or inaccurate assessments
of human needs by assisting groups have been a frequent cause of past failure of relief
efforts.’

The assessment of needs or livelihoods should to be consistent and based upon a common
methodology, for example a deﬁnition of ‘adequate’ shelter should be agreed, so as to avoid
inconsistency between reporting. Participatory assessment tools should form the basis of
assessments, monitoring and evaluation. Reliance on technical assessments or assessment tools
should be avoided, and the relative values of such contributions should be described carefully.

‘4

Evacuation of survivors
The compulsory evacuation of disaster survivors can retard the recovery process and
cause resentment. The voluntary movement of survivors, where their choice of venue
and return is timed by their own needs, on the other hand, can be a positive asset. (In
the normal course of events some surviving families may seek shelter for the emergency
period with friends and relatives living outside the affected area.)’

The importance of assess the conditions leading up to the displacement was stressed, including
an assessment of political pressures, to ascertain whether or not the move was voluntary. Where
appropriate, enabling affected households to remain on their site minimises problems arising
from any changes in land use and tenure. These local ties should be investigated in order to
understand the reasons why affected households might decide to relocate to more accessible and
serviced areas. In the event of a large scale evacuation, preparations must have been planned,
including the duration of the relocation, and the characteristics of both sites that might inﬂuence
duration and programme design.

‘5

The role of emergency shelter
Assisting groups tend to attribute too high a priority to the need for imported shelter as
a result of mistaken assumptions regarding the nature, and, in some cases, relevance of
emergency shelter.’

Local building capacity generates signiﬁcant economic beneﬁts, but can also result in the
degradation of local environmental resources, localised inﬂation, and population increases.
Relocation, if deemed necessary, is less traumatic earlier in the recovery process. Many survivors
of rural disasters take the opportunity to move or migrate, which requires an entirely different
approach to their needs.
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‘6

Shelter strategies
Between emergency shelter provision and permanent reconstruction lies a range of
intermediate options. However, the earlier the reconstruction process begins, the lower
the ultimate social, economic and capital costs of the disaster.’

[no comments]

‘7

Contingency planning (preparedness)
Post-disaster needs, including shelter requirements, can be anticipated with some
accuracy. Effective contingency planning can help to reduce distress and homelessness.’

Contingency planning should include procurement and local markets, as pre-positioning materials
is very expensive, yet most responses suffer from inadequate supply of shelter components.
Governments should be held accountable. Local governments rarely plan for disaster, mainly
due constraints in resources and political will, but in part because of the high turnover of disaster
personnel. Planning that is undertaken is often not updated or integrated, as interest in the process
is lost.

‘8

Reconstruction: the opportunity for risk reduction and reform
A disaster offers opportunities to reduce the risk of future disasters by introducing improved
land-use planning, building methods, and building regulations. These preventive measures
should be based on hazard, vulnerability and risk analyses, and should be extensively
applied to all hazardous areas across the national territory.’

‘Mitigation measures’ or ‘risk reduction’ should be mentioned in the title. The difference between
mitigation measures for the shelters and protection for the occupants also needs to be reﬂected
in the principle. Mitigation measures linked to speciﬁc cultural practices should be taken into
account throughout participatory shelter design, and should be disseminated through public
information campaigns.

‘9

Relocation of settlements
Despite frequent intentions to move entire villages, towns and cities at risk to safe
locations, such plans are rarely feasible. However, at the local level a disaster will reveal
the most hazardous sites (i.e. earthquakes faults, areas subject to repeated ﬂooding, etc.).
Partial relocation within the town or city may therefore be both possible and essential.’

Permanent relocation requires great investment, provides opportunities for abuse and corruption,
and is much more costly than most mitigation measures. Relocation is pointless if evacuated land
is subsequently occupied by poorer people. A relocation project must not cut people off from
their livelihoods and should attempt to transplant or reﬂect the socio-physical arrangements of the
settlement. The principle might be merged with Principle 4, ’The evacuation of survivors’.

‘10

Land use and land tenure
Success in reconstruction is closely linked to the question of land tenure, government land
policy, and all aspects of land-use and infrastructure planning.’

The accreditation of informal local tenure methods might be taken into account, and support
designed around them, sometimes enabling temporary or permanent relocation, and sometimes
preventing it. Simultaneously, post-disaster spatial and urban/village planning and environmental
assessments must be integrated.
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‘11

Financing shelter
One of the most important components of a post disaster shelter programme is its
ﬁnancing system. Outright cash grants are effective in the short term only, and can
create a dependency relationship between survivor and assisting groups. It is far more
advantageous for both the individual and the community to participate in the ﬁnancing of
their own shelter programmes, especially permanent reconstruction.’

Rapid injection of grant funds, in cash and in kind can jump start disaster affected settlements.
This, along with the ability to service loans, is the key to rapid recovery. Undeveloped or destroyed
settlements may not accommodate revolving funds, but instalments of cash and materials are
better, interspersed with checks on their usage.
A key to rapid recovery is injecting funds into disaster-affected settlements, as well as having
the ability to service loans subsequently as part of reconstruction efforts. Jump-starting disasteraffected settlements may simply entail grant funds, often in kind and in cash rather than via loans.
Revolving funds are very difﬁcult to establish in communities that have lost everything they
possess, and in places where bank accounts, savings, and insurance are not common. Distributions
of materials and cash are best made in instalments, with checks on its usage.
Mentions might be made both of ﬁnancing of permanent housing reconstruction, and of ensuring
the fairness of assistance to the affected population. A link should be made to Principle 1
‘Resources of survivors’.

‘12

Rising expectations
Apart from the tendency of prefabricated, temporary housing to become permanent because
of its high initial cost, and in spite of its frequent rejection on socio-cultural grounds,
temporary shelter, nevertheless, frequently accelerates the desire for permanent modern
housing, well beyond reasonable expectation. It is important for assisting groups not to
exacerbate social and economic tensions by such provision where there are widespread
and chronic housing shortages among low-income and marginal populations.’

[no comments]

’13

Accountability of donors to recipients of aid
Since the most effective relief and reconstruction policies result from the participation of
survivors in determining and planning their own needs, the successful performance of
assisting groups is dependent on their accountability to the recipients of their aid.’

Donors and strategic planners to ‘assisting groups’ in housing reconstruction programmes.
Accountability and transparency should be mentioned expressly as a requirement for donors,
strategic planners and implementers. They must be held accountable in a consistent way along
the supply chain, from donor to beneﬁciary.

‘14

Guidelines for the local level
Guidelines on emergency shelter and post-disaster housing for individual communities
can only be formulated by qualiﬁed, local personnel, in the light of the prevailing local
conditions (types of hazard, building traditions, economic base, social system, etc.). Such
guidelines can, however, be modelled on the structure of this study.’
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The title of this principle might become ‘Principles must be adapted to local conditions’.
‘Qualiﬁed, local personnel’ can be part of the problem locally, rather than part of local solutions.
However, where there are such local personnel, the disaster impacts are much reduced. The
shelter design process is best modelled around local design conditions, rather than governed by
external ideas.

5.3 New approaches
As part of this study, in addition to commenting on existing principles, contributors were
asked to describe new approaches developed since 1982, from which to derive future
principles for post-disaster shelter and housing. The headings below selectively highlight
common themes.

Settlements
The following four points were identiﬁed pertaining to settlements:
i. Site selection
Site selection needs to include the possibility of permanent reconstruction taking place in
the same area. The process should therefore consider town planning issues with the local
government and the affected population, considering cultural, social and environmental
criteria.
ii. Physical planning
Open spaces must be considered in the family allocation of land for shelter, as they are
integral to the cultures and lifestyles of all poor households, especially in rural settings. The
overlap of family open spaces should be avoided.
iii. Shelter and housing mitigation measures and preparedness
Preparedness planning should be an integral part of a post-disaster shelter or housing
programme. Following a study of cost-effectiveness, standards should be introduced for
mitigation that avoids the rebuilding of vulnerability. Evacuation centres and plans linked
locally to Early Warning Systems should be put in place, pre- and post-disaster, to improve
response to a number of hazards, including cyclones and tsunamis.
iv. Age and gender
The different roles, responsibilities, needs, interests and capacities of men, women, children and
the elderly must be reﬂected in programme and project planning., so as to allow them equal
access to aid provision including livelihoods, education and recreation.
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Livelihoods
The following three points were identiﬁed as linking directly to the livelihoods approach:
i. Livelihoods assessment
Programme planning should try to maximise the opportunities for the affected population to
begin to regain their livelihoods. Both governments and the international community need
to recognise the non-permanent inﬂuence of shelter and housing programmes, as they can
impact only on one phase in the life of the affected populations. Until the end of the recovery
period, however, links can be made between livelihoods and reconstruction, stimulating selfhelp mechanisms and coping strategies.
Settlements, shelter and housing are a very important productive asset, providing
a space in which to work and rest, care for children and elderly people, store tools,
allowing affected persons to concentrate on other livelihoods-related needs.
With this premise, the affected population should be trained and involved whenever
possible in the planning and implementation process of shelter programmes, so as to:
v support sustainably the local or regional post-disaster construction activities
v access new livelihoods opportunities, replacing temporarily those lost
v improve awareness of disaster-resistant construction techniques and mitigation
measures.
ii. Access to pre-disaster livelihoods
The settlement of affected populations should be guided by an understanding of the pre-disaster
economic activities of the affected population, and the opportunities within the post-disaster
context. This should include:
v land availability and access to cultivation and grazing
v the location of and access to market areas
v the availability of and access to local services essential to particular economic
activities.
iii. Age and gender
The differing social and economic needs and constraints of particular vulnerable groups
within the affected community should be assessed and integrated into programme planning.
iv. Environment
Within the past two years USAID, CARE, UNEP, UN/OCHA and The World Conservation
Union (IUCN) have all greatly increased their engagement of environmental issues in
disaster response. Especially in the shelter and housing sectors, however, the awareness has
not resulted in resourced inputs to programme and project implementation.
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Operational engagement
The following ﬁve points have been identiﬁed as key to successful shelter and housing
programmes:
i. Coordination advocacy
Sectoral and inter-sectoral coordination mechanisms should engage in advocacy, in order to
achieve the political will and informed public essential to undertake any shelter or reconstruction
programme. Communicating expectation offers a safeguard against discrimination by explaining
the human rights basis to strategies.
ii. Strategic, programme and project planning capacity
A number of evaluation reports have pointed out that there is little standardisation and integration of
strategic, programme and project planning, which impacts signiﬁcantly upon shelter and housing.
This leads to incoherent responses and to lack of continuity, accountability and transparency.
iii. Site selection capacity
Lack of capacity in this ﬁeld has been identiﬁed repeatedly, and is impacting directly on the
safety of the affected population and its vulnerability to future disasters. Lack of hazard mapping
is common.
iv. Physical planning capacity
Lack of capacity in this ﬁeld has reduced the impact and speed of implementation of shelter and
housing programmes. This lack has also often highlighted the lack of capacity of the international
community to respond to the needs of local governments to build or re-build their capacities in
physical, and ultimately in urban, planning.
v. Public information capacity
Although UN, IOs and major NGOs have information ofﬁcers, they usually do not participate as
part of operational programmes in sensitisation or advocacy. Information campaigns for shelter
and housing programmes do, however, require the professional communication of technical
information.
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6. Conclusions

Rubbles of a palestinian school, © Edward Parsons/IRIN
N This chapter presents the conclusions reached, structured using the objectives of the
study, as described in the titles of previous chapters:
6.1 Introduction
6.2
6.3
6.4
6.5

The risk environment
Institutions and operations
Knowledge
Principles

6.1 Introduction
This study set out to compare the present contexts to the settlement, shelter and housing
of those affected by natural disasters with those prevailing in 1982, with the purpose of
informing the revision of ’Shelter after Disaster: Guidelines for Assistance’. Comments
and insights were offered by consultants, and by expert contributors representing most
stakeholder groups.
It was hoped that the study would indicate new approaches, which in turn would elicit
additional insights from new contributors to inform further the revision process.
General consensus was reached amongst consultants and contributors on:
v the critical role of shelter and housing programmes in the success of numerous humanitarian
and recovery operations, 1982 – 2006
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v the requirement for signiﬁcant increases in the operational capacity and skill responding
to post-disaster shelter and housing, both in affected governments and in the international
community
v the critical roles of revising both the guidelines and principles in progressing the sector
v the continued relevance of much of the 1982 texts, and their appropriateness as bases from
which to develop the revisions
v the need to introduce within the guidelines and principles new approaches, such as towards
settlements, livelihoods, and the environment, both in terms of new responses to changing
environmental hazards and environmental management within existing responses
v the increased emphasis required upon operational engagement in the guidelines and
principles, through the development and inclusion of guidance on strategic and programme
design, implementation, assessment, site selection, and the integration of other sectors and
cross-cutting concerns such as age and gender.
This consensus echoed that reached at the Shelter Meeting in Geneva in November 2005.
The Meeting is the peer review of the revision process for the 1982 guidelines, and was
considering the scope of the project.

The new urban context
Few urban disasters occurred in the 1970s, and so ‘Shelter after Disasters: Guidelines for
Assistance’ concentrated on the shelter and housing of rural populations. Urban disasters
of the 1990s and, more recently, earthquakes such as in Bam and Marmara have revealed
signiﬁcant weaknesses in supporting post-disaster urban shelter and housing.
In urban contexts, lifestyles and levels of infrastructure are fundamentally different from
rural contexts, and so are the coping mechanisms of urban populations. Many members of the
international community arrive ill-prepared for urban needs, and often impose solutions well
below the expectations of the population. There is often little land available for reconstruction
in urban contexts, as compared with rural contexts.
A signiﬁcant proportion of families in urban contexts rent accommodation, rather than
owning property, as was noted in New Orleans after hurricane Katrina in 2005. In recent
post-disaster responses, governments and the international community have shown that they
have little understanding of how to support the re-housing of tenants, and sometimes even
showed reluctance to consider tenant families as beneﬁciaries.
The tenant families that did receive shelter support therefore had only a small number of
options for housing, in that they could:
v buy land and build houses
v move away from the affected area and their livelihoods
v form or join informal settlements, usually on hazardous marginal land
v refuse to leave the shelter they occupied until developers rebuilt the rental housing stock.
Most of these lessons learnt recently from urban post-disaster shelter and housing responses
have similar relevance to rural responses, where tenants such as tenant farmers also suffer
disproportionately.
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The new ‘transitional settlement approach’
In concentrating upon the rural disasters of the 1970s, ‘Shelter after Disasters: Guidelines for
Assistance’ promoted mainly on-site shelter constructed next to the damaged house, in part
in order to counteract the continuing tendency of authorities to move affected populations
away from their livelihoods into poorly sited and supported camps and new villages.
Recent urban disasters have placed greater emphasis on the exceptions to this rule, requiring
a greater consideration of other forms of settlement. For example, a signiﬁcant proportion of
urban disaster-affected families choose to stay with host families. The settlement alternatives
available to disaster-affected families are similar to those available to conﬂict-affected
families, which have been categorised into a series of options:
v on-site shelter
v host families
v collective centres
v rural self-settlement
v urban self-settlement
v self-settled camps
v planned camps.
Recent experience following the Asian tsunami suggests that when the settlement options
selected by the entire affected population are monitored and, where appropriate, supported,
additional opportunities emerge for coordinating the transition from shelter to housing. This
new ’transitional settlement approach’ was ﬁrst deﬁned for response to those displaced,
post-conﬂict or post-disaster (Corsellis and Vitale, 2005). The approach was developed
within the livelihoods framework, which enables the integration of other affected household
and communal capitals, considering for example farms, shops and schools. In supporting
only shelter and housing, both governments and the international community respond to
only a small proportion of the reconstruction priorities of affected populations, in terms of
how disasters impact their communities and livelihoods.
Complex emergencies, involving both conﬂicts and natural disasters, are affecting an
increasing number of people. There are more regional conﬂicts today than in the 1980s,
resulting in more refugees and IDPs in disaster-risk areas. Migration has also became a
bigger issue. Darfur, Aceh, Sri Lanka, and Pakistan are some of the most recent examples of
crises exacerbated by disasters, or disasters exacerbated by crises. Several of the problems
and opportunities emerging from this complexity were encountered in Sri Lanka in 2005,
when the international community struggled with the government and donors to arrive at a
response that was fair to both those affected by the conﬂict and those affected by the tsunami.
Complex emergencies additionally complicate agreements over land use and land tenure,
delaying reconstruction activities that may contribute both to the mitigation of conﬂicts and
to livelihoods recovery.
Complex emergencies and the transitional settlement approach have placed emphases on
security and protection important in post-disaster responses, whether through the location
of a settlement, or through measures to reduce vulnerability to abuse and exploitation, for
example of women in host families. The mandate within the international community for
protection in post-disaster responses remains unclear.
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6.2 The risk environment
Risk worldwide has increased dramatically for hundreds of millions of people, as the
vulnerabilities of urbanisation and population growth have been multiplied by changing
hazards.
While climate change is impacting the nature and frequency of hazards, our abilities to
understand, predict and warn of hazards are also changing. If resourced, developed and
linked, emerging hazard mapping tools present ever more accurate and practical opportunities
to inform the siting and construction of post-disaster shelter and housing. Pre-disaster, these
tools, along with emerging Early Warning Systems, present opportunities for linkages with
preparedness planning, developing appropriate contingencies such as evacuation centres.
Dramatic increases in risk worldwide are largely a result of increases in vulnerability
resulting from urbanisation and population growth. Vulnerability is increased by the lack
of awareness of hazards by these larger, mostly urban populations. The vulnerability of
affected populations is re-built, post-disaster, unless they are supported in ‘building back
better’ through better siting and by using safer, hazard-resistant techniques and materials.

6.3 Institutions and operations
Policy, planning and assessment in post-disaster shelter and housing have not improved
signiﬁcantly since 1982, and are still outside most current organisational mandates, missions
and cultures. Roles in implementation, coordination and funding remain ill deﬁned and poorly
integrated. The general capacity of the international community has increased dramatically
since 1982, but specialist operational capacity in post-disaster shelter and housing has not.

Policy
There has been a shift from the engineering- and product-dominated approach in the 1970s
towards more process-driven housing in the 1980s, emphasising society and culture. In
the 1970s and 1980s, there was some romanticising of the local vernacular and of ways of
improving its seismic safety. Community participation was praised, but not fully understood.
International responses tended towards the provision of tents and pre-fabricated housing.
This tendency was countered at a policy level, although remains necessary for the lesson
to be learnt again during every operation, in part due to the lacks in capacity in knowledge
required in order to implement alternatives. Recently, there has been a shift away from
products, and knowledge has increased of how to support more appropriate, locally driven
processes. Few credible links have been made to sustainability, in achieving a safe culture
of building, with the little policy still centred mainly upon training in construction.
Good governance by local authorities within housing has been recognised, especially within
urban contexts, but it has yet to achieve the support it requires in post-disaster contexts.
The review and appraisal of the implementation of the Habitat Agenda, Habitat+5, revealed
that housing policies and implementations strategies are increasingly viewed as a more
integrated part of urban governance processes. This was recognised by the ‘Declaration on
cities and other human settlements in the new millennium’ adopted by the United Nations
General Assembly in 2001. Little attention is paid to the needs of public administrators.
Shortcomings in governance at policy and implementation levels are seldom challenged by
the international community supporting post-disaster shelter and housing, in part because
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such challenges might jeopardise its ability to remain operational, and in part because
practical tools and resources to mitigate pressures on governance are lacking.

Strategic planning and coordination
Response by the international community to post-disaster shelter and housing lacks a
coherent mechanism for strategic planning and coordination, both operationally, and for
the development of the sector. Existing structures that reﬂect humanitarian response and
development capacities do not support adequately parallel shelter and housing responses, and
do not support affected families moving between shelter and housing. The recent initiative
by the Inter Agency Standing Committee (IASC) is still considering coordination roles.
Organisational commitment and consensus are required to initiate, develop and integrate into
operations coordination tools appropriate for the sector, including frameworks for information
sharing, and for assessment, monitoring and evaluation. Existing internet-based resources,
such as ReliefWeb and UN/OCHA Humanitarian Information Centres, offer useful starting
points and opportunities for integration.

Assessment, monitoring, and evaluation
Appropriate and effective post-disaster shelter and housing programmes require specialist
assessment and monitoring, requiring governments and the international community to accept
developing sufﬁcient capacity to visit each affected family more than once. Efﬁciency is
currently limited, however, as there is little coordination, and there are no common tools
agreed for assessment, monitoring, or evaluation. Components in the general tools of
members of the international community are little more than lists of criteria. In the absence
of consistent data, general evaluations are primarily based upon personal observation
over a limited period, however they have produced consistent results pointing to common
fundamental shortcomings in policy and capacity.
Greater consideration is required of the impact of changing environmental hazards upon
shelter and housing, especially in the development of planning, warning, coordination, and
response capacities. Existing coordination roles do not engage adequately current capacities.
Assessment and monitoring of the impacts on the environment of post-disaster shelter
and housing must also be understood, and integrated into the policy and operations of the
international community. As an example, it may be worth reﬂecting on both the volume of
debris of every destroyed house, and the quantity and source of new materials required for
its reconstruction. Some recognition and practical tools are emerging, informed by progress
made within the past two years by USAID, CARE, UNEP, UN/OCHA and The World
Conservation Union (IUCN), in addition to previous work on post-conﬂict environmental
impacts by UNHCR and CARE.
The impact for a community of a disaster on a settlement might be compared with the impact
for a family of a disaster upon a single house. For individuals and families fortunate enough
to own a house, this represents the single largest investment that they will ever have. Equally,
housing has come to be recognised as one of the most important physical and productive assets
that can support households in generating an income or credit. Reconstruction is therefore not
simply a matter of securing shelter after a disaster; rather, it becomes central to the process
of recovery and a sense of security. So when natural disasters cause damage to houses
or create homelessness, their impact cannot be measured in mere economic terms. They
affect a range of capabilities and functions at the level of the livelihoods of individuals and
households. Support requires a long-term engagement with communities, supporting them
59

Conclusions

through the shelter process, based upon consistent assessment, monitoring and evaluation. It
also requires policy change towards a more comprehensive settlement approach, extending
the understanding of shelter beyond ‘bricks and mortar’.

Standards and codes
Recent post-disaster programmes demonstrate once again the relative powerlessness of some
local populations in becoming a voice in decisions that will affect their lives, as they are
reshaped after disasters. Many still have little say in both where they will be allowed to build,
and what type of post-disaster shelter they will have access to. There is, however, a growing
number of participatory shelter and housing programmes which support committees, offering
information on rights and an opportunity for affected populations to represent themselves.
Operational good practice is being supported increasingly by general standards and codes,
such as the ‘Humanitarian Charter and Minimum Standards in Disaster Response’ (Sphere
Project, 2004), which are collating and disseminating consensus on good practice for
shelter and housing post-disaster and post-conﬂict, and making easier response in complex
emergencies. It is arguable that the Sphere Project standards currently have more impact upon
the support by the international community to post-disaster shelter and housing operations
than any other policy, guideline, or training. In contrast, in other sectors, it is the policy,
standards and training that inform the Sphere Project standards.
Consequently, any revision of principles for post-disaster shelter and housing should follow
a rights-based approach, coordinating closely with existing sets of principles, standards and
codes.

Roles and capacities
The roles and capacities of stakeholders have changed over the last 24 years, with a increasing
role played by the international community. Roles and capacities also change with each
response, dependent largely on the distribution of resources and the relative strengths of
capacity, for example between governments and the international community. Local NGOs
are often bystanders to this power play, and are rarely engaged sufﬁciently to take the
opportunities they offer for capacity and sustainability. Similarly, national public sectors
are often ignored, such as the potential contributions to sustainability presented by involving
professional bodies. Considerable confusion in support to shelter and housing results from
these changes in roles and capacities, which complicates greatly the communication to the
affected population of essential messages, such as what support they might expect from
whom, and how to build safely. In this confusion, the responsibilities for factors key to
shelter and housing programmes are often neglected, such as the protection of disasteraffected people living in camps, or with host families.

Response
There has been a minimal evolution in shelter response since 1982, even though the increasing
number of urban disasters would imply evolutions in response with corresponding changes
in policy and capacity. For example there is still almost no support to host families, tents are
still used instead of local materials as expert advice is ignored, and camps usually receive
minimal attention in site selection and physical planning. In main, the reasons are lack
of knowledge and capacity within governments and the international community, in turn
resulting from lack of investment over many years.
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Responses are often undermined by gaps between, and delays in, the funds pledged and
funds received following a disaster. Shelter and housing are impacted particularly as they
require signiﬁcant coordinated investment over a relatively long period.
In housing reconstruction, delays in identifying land and in proving tenure continue to
undermine programmes to a degree that many are never completed. There is almost no
capacity within governments and the international community to undertake site selection and
to speed up tenure claims and registration. If appropriate investments are made and testing
undertaken, new Geographic Information Systems may offer some assistance in the coming
years. However, the bottleneck will remain in the capacities of under-resourced government
line ministries for planning and land registration that will be overwhelmed by even small
disasters, whether or not records exist or survive.
Failures by governments and the international community to provide access to affordable land
has forced the poor to seek accommodation in informal settlements, which are at highest risk
from disasters. Security of tenure is, without a doubt, an important factor in the willingness
of people to invest in their housing, especially the residents of informal settlements. Lack of
investment in housing leads to bad construction, with increases to vulnerability.

6.4 Knowledge
The study of post-disaster shelter and housing has achieved a general awareness of what is
required, with little understanding of how it might be achieved operationally, and without the
meaningful policy upon which to base cumulative studies. In this respect, there are many
parallels with 1982.
Recent programme evaluations repeatedly conﬁrm that the international community is
aware of what it does not know how to do, but the sector lacks the capacity, resources and
institutional commitment required to learn. Philip Wijmans summarised in the IFRC ‘World
Disasters Report’ of 1998 a representative list of these shortcoming of the sector. While
his comments were speciﬁcally about shelter, they appear equally relevant to post-disaster
housing:
v ‘More disaster deaths in cold climates
v More agencies are now involved in shelter, so coordination, capacity and competence are
becoming critical
v The lack of space for people to settle … is putting an increased strain on local populations
and the environment.
v Servicing large populations leads to speciﬁc logistical problems
v Varying standards in the provision and use of shelter materials
v Security problems are on the increase.
v There is too little involvement of beneﬁciary and local populations in the planning,
provision and servicing of temporary shelter.’
(IFRC, 1998)
Where knowledge has improved response, it has been usually as a result of new dissemination
resources, for example in sharing knowledge of the minutes of the last meeting of a shelter
working group, or a map of an affected area for use in strategic planning. Services such
as ReliefWeb and the Humanitarian Information Centres of UN/OCHA source, collate and
distribute information amongst stakeholders during operations.
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It is essential that both governments and the international community seek urgently the
knowledge required to derive the policy they lack, in order to do what they know they need
to do. Evaluations provide only the questions, and case studies provide only operational
techniques, as the timeframes for these data collection methods are too short. Longitudinal
studies are required, running over many years, to form understandings of the impacts of
shelter and housing upon the livelihoods of communities, which is, beyond survival, the
stated purpose of these programmes. The sector lacks the indicators of success that other
sectors developed rigorously over many years, such as crude mortality rates in the health
sector, or upper arm and height-to-weight measurements in nutrition.
In addition to indicators, the sector needs detailed studies in various disaster recovery contexts
that cover neglected areas of the subject, in order to derive training and specialist guidelines.
Examples might include the opportunities and constraints of living with host families, the
performance of evacuation centres, and the process of transition between on-site shelter
and housing. Given the millions of people involved annually in these settlement options, a
justiﬁcation might be made for at least one study of each.

6.5 Principles
Sets of principles developed in the last ﬁve years, centred around subjects including donorship
and IDPs, combine to offer a positive context to general operational good practice in postdisaster shelter and housing, including a degree of accountability and transparency. The
principles refer to each other, ensuring that compliance with one set requires compliance
with the other. If this circuit can be extended to include the revision of principles for shelter
and housing that refer to them, positive impacts might be expected upon dissemination and
take up.
14 principles for shelter and housing were published in the 1982 edition of ‘Shelter after
Disaster: Guidelines for Assistance’ (UNDRO, 1982). A revision of these principles involving
a forum of sector stakeholders began in 2002, as a contribution to the drafting of ‘Transitional
settlement: displaced populations’ (Corsellis and Vitale, 2005). This study included a further
opportunity for comments from its contributors, who concluded by supporting the process of
revising the principles, and proposed updating them to include change in approach to factors
such as settlement, livelihoods, strategic planning, and implementation.
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Acronyms
ADRC
ALNAP
BUET
CAP
CCP
CIS
COHRE
CRS
DAC
DEC
DERC
DMC
DRM
ECLAC
EERI
EMI
ERD
EWC II
EWS
GESI
GHI
GIS
GLIDE
GSS
GTZ
HAP-I
HIC
HPG
IAEE
IASC
ICRC
ICVA
IDNDR
IEWP
63

Asian Disaster Reduction Centre (www.adrc.or.jp)
Active Learning Network for Accountability and Performance in
Humanitarian Action (www.alnap.org)
Bangladesh University of Engineering and Technology
Consolidated Appeals Process
Cluster Project Cities
Commonwealth of Independent States
Centre on Housing Rights and Evictions (www.cohre.org)
Catholic Relief Services (www.crs.org)
Development Assistance Committee (www.oecd.org/dac)
Disaster Evaluation Committee
Disaster and Emergency Reference Centre
Disaster Management Centre
Disaster Risk Management
United Nations Economic Commission for Latin America and the Caribbean
(www.eclac.cl)
Earthquake Engineering Research Institute
Earthquake and Megacities Initiative
Evaluative Reports Database (of ALNAP)
Second Conference on Early Warning (Bonn, 2003)
Early Warning Systems
Global Earthquake Initiative
GeoHazards International
Geographic Information Systems
Global IDEntiﬁer (http://gs.adrc.or.jp/glide/public/search/search.jsp)
Global Shelter Strategy
Deutsche Gesellschaft für Technische Zusammenarbeit
( = German Society for Technical Cooperation) (www.gtz.de)
Humanitarian Accountability Partnership-International
Humanitarian Information Centres (www. humanitarianinfo.org)
Humanitarian Policy Group (of ODI)
International Association of Earthquake Engineering
Inter-Agency Standing Committee
International Committee of the Red Cross (www.icrc.org)
International Council of Voluntary Agencies (www.icva.ch)
United Nations International Decade for Natural Disaster Reduction
(1990/99)
International Early Warning Programme
Acronyms

IFI
IFRC
ILS
INGO
IO
IOM
ISDR
IUCN
IUCN
IYSH
LSU
NGO
NRDF
NSET
OAS
OCHA
ODI
OFDA
OHCHR
SAHIMS
SAME
SCHR
TEC
UN
UN/OCHA
UNCRD
UNDP
UNDRO
UNEP
UNESCO
UNHCR
UNICEF
USAID
WCDR
WDR
WSSD
WSSI

International Financial Institutions
International Federation of Red Cross and Red Crescent Societies
(www.ifrc.org)
International Legal Systems
International Non Governmental Organization
International Organization
International Organization for Migrations (www.iom.ch)
International Strategy for Disaster Reduction (www.unisdr.org)
World Conservation Union (www.iucn.org)
World Conservation Union (www.iucn.org)
International Year of Shelter for the Homeless (1987)
Logistics Support Unit (of OCHA)
Non Governmental Organization
National Research and Development Foundation
National Society for Earthquake Technology
Organization of American States
Ofﬁce for the Coordination of Humanitarian Affairs
(http://ochaonline.un.org)
Overseas Development Institute (www.odi.org.uk)
Ofﬁce of US Foreign Disaster Assistance (of USAID)
Ofﬁce of the High Commissioner for Human Rights (www.unhchr.ch)
Southern Africa Humanitarian Information Management Network
Shelter Assessment, Monitoring and Evaluation tool
Steering Committee for Humanitarian Response
Tsunami Evaluation Coalition
United Nations (www.un.org)
United Nations Ofﬁce for the Coordination of Humanitarian Affairs
(http://ochaonline.un.org)
United Nations Centre for Regional Development (www.uncrd.or.jp)
United Nations Development Programme (www.undp.org)
Ofﬁce of the UN Disaster Relief Co-ordinator (now OCHA)
United Nations Environment Programme (www.unep.org)
United Nations Educational, Scientiﬁc and Cultural Organization
(www.unesco.org)
Ofﬁce of the United Nations High Commissioner for Refugees
(www.unhcr.org)
United Nations Children’s Fund (www.unicef.org)
United States Agency for International Development (www.usaid.gov)
World Conference for Disaster Reduction (Kobe, 2005)
World Disaster Report
World Summit on Sustainable Development (Johannisburg, 2002)
World Seismic Safety Initiative
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Internet resources
The original version of “Shelter after Disaster – Guidelines for Assistance” (UNDRO,
1982) can be downloaded free-of–charge from: http://www.reliefweb.int/library/documents/
2003/undro-shelter-jul82.htm (English version) and http://www.reliefweb.int/library/
documents/2003/undro-sheltersp-jul82.htm (Spanish version).
Though not exhaustive, the resources below provide a sample of those available on the internet
containing information on shelter and housing with respect to disasters. The resources vary
from providers of up-to-date information, to document repositories, to extensive databases
on post-disaster information. A large number of organisations also undertake and publish
on the internet research on post-disaster shelter and housing. Though very important to the
sector, they are too numerous to list here.
Housing Policy and Development Section (HPDS),
UN-Habitat
HPDS contains publications focusing on three main
areas: housing policies and programmes, housing
rights, and building materials and construction
technologies.

http://www.unhabitat.org/
programmes/housingpolicy/

Humanitarian Information Centres (HICs), OCHA
An inter-agency resource, HICs offer situation
speciﬁc, up-to-date information to inform and support
humanitarian co-ordination.

http://www.humanitarianinfo.org/

ReliefWeb, OCHA
ReliefWeb provides services similar to HICs, but in
greater depth and on a global scale. The database
contains nearly 300,000 maps and documents dating
back to 1981.

http://www.reliefweb.int/

The Emergency Disasters Data Base (EM-DAT),
CRED
The database contains comprehensive data on
the occurrence and effects of disasters around the
world.

http://www.em-dat.net/

Shelter Library, Shelter Training, Shelter Centre
Services for the sector include a library, training
modules, and future coordination tools and a
register of shelter specialists.

http://www.shelterlibrary.org
http://www.sheltertraining.org
http://www.sheltercentre.org

World Housing Encyclopedia, EERI & IAEE
The web-based encyclopaedia is a database of housing
http://www.world-housing.net/
construction types in seismically active areas around
the world.
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Internet resources

Selected Bibliography
This study is partly based on the inputs to a semi-structured questionnaire, that the following
experts provided in their private capacities: Rick Bauer, Alfonso Calzadilla Beùnza, Jo Da
Silva, Heiner Gloor, Rick Hill, Fred Krimgold, Lee Malany, John Norton, Graham Saunders,
Charles Setchell, Anshu Sharma, Hans Skotte, Nicole Surchat Vial, Paul Thompson and
Krishna Vatsa.
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Action Aid (2006). Tsunami Response: A Human Rights Assessment. Action Aid International,
London
Alexander, D. (2004). Planning for Post-disaster Reconstruction. Paper presented in Second
International Conference on Post-disaster Reconstruction at Coventry University,
U.K. http://www.coventry.ac.uk/corporate/content/
Agency for International Development (1981). Disaster Assistance Manual for Disaster
Housing. Agency for International Development, Washington
ALNAP (2003). Key Messages from ALNAP’s Review of Humanitarian Action in 2003.
In Learning, Accountability, Performance, in Humanitarian Action. ALNAP, ODI,
London
ALNAP & ProVention Consortium (2005). Learning from Previous Recovery Operations.
Available at http://www.alnap.org/pubs/pdfs/ALNAP-ProVention_SAsia_Quake_
Lessonsb.pdf
ALNAP & ProVention Consortium (2005). Learning from Previous Earthquakes. Available
at http://www.alnap.org/pubs/pdfs/ALNAP-ProVention_SAsia_Quake_Lessonsb.
pdf
Ambrose J. and Vergun D. (1980). Simpliﬁed building design for wind and earthquake
forces. John Wiley & Sons, New York, Chichester, Brisbane, and Toronto
Anderson, M.B. and Woodrow, P.J. (1989). Rising from the Ashes. Development strategies
in times of disaster. Westview Press, Boulder and San Francisco and UNESCO,
Paris.
Anderson, M.B. (1994). People-Oriented Planning At Work Using POP to Improve UNHCR
Programming. Collaborative for Development Action, Inc. / UNHCR, Cambridge
(USA)
Arya, A.S. (1987). Protection of educational buildings against earthquakes, a manual for
designers and builders. UNESCO (Educational Building Report 13), Bangkok
Arnold, C. (1984). Techniques of Vulnerability Assessment. Proceedings of the International
Conference on Disaster Mitigation Program Implementation. Ocho Rios, Jamaica,
November 12-16. Virginia Polytechnic Institute and State University Publications
Aysan, Y. and Oliver P. (1987). Housing and Culture after Earthquakes – A Guide for
Future Policy Making in Seismic Areas. Oxford Polytechnic, Oxford
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Aysan, Y. and Davis, I. (eds) (1992). Disasters and the Small Dwelling – Process, Realism
and Knowledge: Towards an Agenda for the International Decade for Natural Disaster
Reduction (IDNDR) pp 8-22 Disasters and the Small Dwelling: Perspectives for
the UN IDNDR. Proceedings of an International Conference in Oxford Polytechnic,
September 1990. James and James Science Press, London
Aysan, Y. and Davis, I. (1994). Rehabilitation and Reconstruction Disaster Management
Training Programme (DMTP). UNDP UNDHA, Geneva and New York
Aysan, Y., Clayton, A., Cory, A., Davis, I. and Sanderson, D. (1995). Developing
Building Improvements for Safety Programmes: Guidelines for organizing safe
building improvement programmes in disaster-prone areas. Intermediate Technology
Publications, London
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BAPPENAS (2005). Indonesia: Notes on Reconstruction, The December 26, 2004 Natural
Disaster. A Technical Report Prepared by BAPPENAS and the International Donor
Community. http://siteresources.worldbank.org
Barakat, S., Ellis, S. (1996). Towards improved shelter and environment for refugees and
displaced persons within the post-Yugoslav countries. Post-War Reconstruction &
Development Unit, University of York
Barakat, S. (1993). Rebuilding and Settlement Nine Years later; A Case Study of the
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Post War Reconstruction and Development Unit (PRDU) York University, York
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This scoping study explores key changes
and developments in post-disaster
settlement, shelter and housing between
1982 and 2006, to inform the revision of
'Shelter after Disaster: Guidelines for
Assistance' (UNDRO, 1982).
The Guidelines will be revised as a
collaboration between Shelter Centre
and the United Nations Office for the
Coordination of Humanitarian Affairs
(UN/OCHA). The guidelines will be
republished by UN/OCHA in 2008.
The project is part of the Shelter Centre
programme for sector support.
Progress in the revision will be presented
every six months to the Shelter Meeting, a
forum organised by Shelter Centre for the
sector, open to humanitarian organisations
involved in the transitional settlement and
shelter of populations affected by natural
disasters and conflict.
The representatives of organisations
wishing to attend the Shelter Meeting
should email meeting@sheltercentre.org.
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