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Background

The Special Development Challenge posed by Recurrent Disasters

From September 20-22, 1998, Hurricane Georges, a major (category III) storm, struck the Eastern Caribbean islands of Antigua & Barbuda and St. Kitts & Nevis.  The hurricane caused severe damage to economic and social infrastructure and dealt a serious blow to both islands’ economies.  Damage was most serious on St. Kitts & Nevis - estimated at more than one and a half times the small country’s GDP.  Infrastructure damage to Antigua & Barbuda was also significant. 

Hurricanes and tropical storms periodically wreak havoc in the Caribbean, creating conditions of disaster among the general population and destroying infrastructure.  They have destabilized the small Eastern Caribbean economies and produced conditions of internal instability, and they have significantly reduced vitally important levels of investment, export earnings and tourism.

The capacity of small island states to stabilize and resume normal economic activity following hurricane induced setbacks depends on several factors, including the size of the country’s international reserves, the country’s capacity to organize external financial aid flows, and the speed with which normal trade patterns can be reestablished.  Given that the small economies of St. Kitts & Nevis and Antigua & Barbuda, have small reserves, considerable external debt, damaged and destroyed infrastructure, and a significantly reduced productive capacity, it is clear that recovery can only be realized with the help of external aid inflows.  

Over the past five years, USAID has invested $5million in promoting disaster mitigation and vulnerability reduction under the Caribbean Disaster Mitigation Project (CDMP). St. Kitts & Nevis, and Antigua and Barbuda have benefited from participation in the CDMP, including the introduction of a national building code (Antigua/Barbuda), training in disaster mitigation planning (Antigua/Barbuda and St. Kitts/Nevis), assistance with hurricane resistant home improvement  (St. Kitts/Nevis and Antigua/Barbuda), coastal hazard mapping (Antigua/Barbuda), and electrical utility vulnerability reduction (Antigua/Barbuda). The interventions supported by CDMP were recognized to have made a difference in the aftermath of Hurricane Georges. Nevertheless, the devastation caused by Hurricane Georges has demonstrated that a more intense effort is needed to introduce policies and programmes that reduce the vulnerability of population, infrastructure and economic activity in both countries. At the same time, Hurricane Georges has created a greater public awareness and willingness on the part of the political and private sector leadership to invest in disaster mitigation. 

The Organization of American States as provider of Technical Assistance for Disaster Mitigation:

The Caribbean Disaster Mitigation Project (CDMP) referred to earlier has been executed by the Organization of American States (OAS) Unit for Sustainable Development and Environment (USDE) for the USAID Office of Foreign Disaster Assistance (OFDA). In the final evaluation carried out by USAID/OFDA, it stated that "….the evaluation team would also like to recommend that OFDA continue its collaboration with the OAS.  The team believes that the OAS has earned the respect of countries and institutions in the region, that it clearly knows and understands how things happen in the region, and that it can continue to make a contribution."

As executing agency of the CDMP, the OAS has built a very valuable institutional network that is now in a position to continue to support disaster mitigation in the Caribbean. This network includes agencies like CDERA, which is gradually expanding its programs to include mitigation; the University of the West Indies (UWI), which has acquired capacity for hazard assessment and mapping; the Caribbean Institute for Hydrology and Meteorology (CIMH), which has acquired capacity for storm surge hazard assessment; and finally, the Caribbean Development Bank (CDB) and the World Bank which have adopted and are implementing a more pro-active policy towards lending for disaster mitigation. 

At the national level in St. Kitts and Nevis and Antigua and Barbuda, the OAS has established excellent working relations with government agencies and private sector groups that are stakeholders in disaster vulnerability reduction. Staff persons from several key agencies have participated in training workshops and technical meetings organized by CDMP.  

Problem Analysis

From September 20-22, 1998, Hurricane Georges swept through the Caribbean leaving death and devastation in its wake. Although St. Kitts & Nevis and Antigua & Barbuda suffered relatively less damage than the Dominican Republic or Haiti, the impact of the hurricane on their small economies was significant.  The economic growth in both countries was sharply reduced during the last four months of 1998 due to extensive damage to housing, critical lifeline infrastructure and tourism facilities. Growth during 1999 is still below what was projected prior to Hurricane Georges.       

Most of the damage from Hurricane Georges and previous hurricanes in the region (including Hurricane Luis in 1995) has been inflicted on housing and infrastructure.  The housing stock in the Caribbean has proven to be extremely vulnerable to roof loss.  In addition, lifeline infrastructure supporting the economic viability of the countries has suffered structural damage and interruption of service, leaving income earning sectors such as tourism and agriculture disabled. Government-owned buildings including schools, some of which were used as emergency shelters, were either completely destroyed or suffered major structural damage.  Lifeline facilities like hospitals, electrical utilities, and water and telephone systems were severely damaged, resulting in loss of income and undue hardship on the afflicted populations.

Hurricane Georges hit St. Kitts & Nevis on September 20 and 21, 1998.  Damage assessments indicate that approximately 85 percent of the housing stock were affected in St. Kitts.  It is estimated that between 2,500 and 3,000 people had to leave their homes.  In Nevis, 35 percent of the housing stock was damaged.  The total damage to St. Kitts & Nevis is estimated at $484 million.

The government also suffered major damage and loss to its building stock.  Most schools were severely damaged with roof and furniture loss estimated at $7 million.  Over 50 percent of the designated school shelters suffered major damage, rendering them unusable.  Infrastructure damage was mainly in the electrical generation and distribution areas and there was damage to water facilities and phone lines.  For the most part, these have been restored with the use of government funds and assistance from neighboring CARICOM countries.  

An estimated 500 of the 1,445 hotel rooms in St. Kitts and Nevis were damaged.  Most tourist facilities were closed for at least two months and several beaches were badly eroded.  In the agricultural sector, losses were roughly $2.5 million, with the sugar crop suffering as much as a 50 percent loss.  Estimated immediate economic losses total $8.6 million and serious dislocations in employment were experienced. In the transport sector the main commercial port at Basseterre suffered roof loss to the transit facilities resulting in some loss of cargo.  At the recently constructed cruise ship port, all catwalks and the two berthing platforms were destroyed.  The main airport terminal suffered $3.8 million in damages including roof loss and equipment damage, leaving air traffic control inoperable.  In the aftermath of the storm, some 6,000 people lost employment in St. Kitts & Nevis alone.

In Antigua, most of the severe damage was along the south coast.  Five districts were declared to be disaster areas.  Fortunately, there were only a few deaths and cases of serious injury.  The hurricane destroyed nearly 400 homes, damaged about 1759 others and rendered homeless an estimated 3,368 persons. Most of the utility sector experienced fewer downed poles than in the past. In the private sector, it is clear that buildings that did not meet or adhere to construction codes for a hurricane area experienced extensive damage.  In the health sector, the Holberton Hospital suffered some damage.  There was more extensive damage to the Mental Hospital than was originally reported.  In addition, there was extensive damage to the Bolans and Freetown clinics, which has resulted in their being closed. Their services have been transferred to Jennings and Newfield clinics, respectively.

In the utility sector most of the poles have been either replaced or re‑planted and extensive work is being done to reconnect downed service lines. 

The tourism sector sustained significant damage, particularly to roofs of hotels and adjacent buildings and grounds.  Preliminary estimates indicate that the livestock sector suffered approximately 15 percent damage.  Fisheries also suffered extensive loss of fish pots but there was minimal boat damage.  Crops were damaged by heavy winds. However, as a result of the low rainfall that accompanied the hurricane there was no major soil erosion.  The total estimated cost of the damage done to the public schools was $1.5 million, and to private schools $318,000.  In the transport sector, the navigational equipment at the airport sustained severe damage. In Barbuda, the major tourist facilities and a few homes were extensively damaged.

Eight months after the Hurricane, large unmet needs still exist in essential services. National governments and the private sector have clearly not been able to manage the situation and return to normalcy under current funding levels.  This situation is likely to continue if the international donor community does not provide additional assistance. 
Program Goal and Objectives

Program Goal:

To reduce the vulnerability of population and economic activities in St. Kitts and Nevis and Antigua and Barbuda to natural hazards including tropical storms and related flooding, seismic hazards and volcanic hazards through enhanced capacity for disaster mitigation. 

Program Objectives:

1. An effective hazard mitigation policy and operational plan is adopted and implementation has started in each country. 

Baseline:

Antigua and Barbuda: The national disaster office has recently formed a Disaster Mitigation Strategy Committee. Composition of the committee is not yet final, and representation seems to be below the desired level. The private sector is under-represented. The committee does not yet have a coordinator and no workplan has yet been developed.

St. Kitts and Nevis: In 1998, Parliament passed a disaster mitigation act and an accompanying National Disaster Plan, which was revised in September 1999. Both the Plan and the Act were widely distributed for review before the bills were presented for debate and passage by Parliament. Although the Disaster Plan exists, there is no clear-cut mitigation plan or policy. A review will determine the extent to which the plan is consistent with government policy, and will identify steps to be taken to operationalize the plan.

Neither country has a plan that would enable the appropriate agencies to learn from failures in housing and infrastructure, and to carry out reconstruction in such a way that impact of future hazards would be minimized.

Activities

· Review current policy, institutional capacity, and coordination mechanisms for disaster mitigation. In particular, obstacles to integrating mitigation into development policy and practice are identified. Recommendations and follow-up actions are formulated to overcome the obstacles and strengthen these institutional arrangements and systems.

· Establish an active disaster mitigation committee consisting of representatives of appropriate level of key government and private sector agencies. Select a local coordinator and develop a workplan to support the disaster mitigation policy formulation and planning process.

· Train Committee members in disaster mitigation concepts, planning and process. 

· Produce multi-hazard maps as a basis for identifying vulnerability, such as storm surge mapping of heavily populated and coastal areas, volcanic hazard mapping of the Liamigua volcano on St. Kitts or flood hazard mapping. Hazard maps to be produced will be identified as part of the comprehensive hazard mitigation policy and plan development process.

· Assess vulnerability of population, infrastructure and economic activities, for use in improved land use planning, economic development and evacuation planning. Consider also vulnerability assessment of existing heritage sites that were damaged by hurricane Georges.

· Set mitigation priorities, formulate mitigation strategy and measures, and link these measures to existing national and sectoral development plans.

· Formulate a reconstruction plan that ensures the incorporation of appropriate mitigation measures in future post-disaster reconstruction.

Expected outcomes:

1. Each country has adopted an effective disaster mitigation policy and plan that makes full use of the hazard and vulnerability information. 

2. Each country has agreed on a mechanism to integrate the plan into the ongoing physical and economic development planning process.

3. Each country has a plan to ensure that mitigation is built in future post-disaster reconstruction projects. 

2. National Building Codes Adopted, and Building Practices Improved

Baseline:

A national code based on the OECS model code was introduced in Antigua and Barbuda in 1997, following an extensive national consultation. The code is now a legal document and is available for purchase from the office of the Town Planner. Awareness of the code among builders and those who finance construction is still considered insufficient. St. Kitts and Nevis adopted the same OECS model code recently, without any national consultation. The Act making the building code officially operable is pending parliamentary approval.

Building inspection is ineffective in both countries. CDMP recently organized  (Sept. 27- Oct. 15) a three-week training workshop. It is generally recognized that building inspection alone cannot ensure compliance with building codes. Effective compliance systems need to include economic incentives and need to involve stakeholders who benefit from safe construction such as insurance companies and mortgage finance companies. 

A large portion of the housing stock (around 50%) in both countries is what can be called “informal sector”, traditionally built without regard to official standards. Much of this is vulnerable to the impacts of natural hazards. One of the CDMP programs has helped national Development Foundations (NGOs) in establishing Hurricane Resistant Home Improvement Programs. These programs include outreach to homeowners, training of construction artisans, minimum standards for retrofitting, and a revolving loan fund to finance small construction/improvements. In Antigua/Barbuda, the National Development Foundation has been operating the program since early 1999. In St. Kitts/Nevis, CDMP is assisting the Foundation for National Development of St. Kitts and Nevis in starting a similar program, with access to low interest funds from CDB to feed the revolving loan fund. 

The existing housing policy in each country does not explicitly address the need to avoid hazard prone areas, nor to set minimum standards that would greatly reduce the impact of disasters. Direct involvement of key stakeholders such as the insurance industry, and the mortgage finance industry is seen as necessary for the adoption by the governments of forward looking housing policies and for effective compliance with building and development regulations.

Activities:

· Review actual use of the building codes, and effectiveness of code administration and compliance mechanisms. Formulate recommendations for improvement.

· Design and implement effective code administration and compliance mechanisms.

· Organize a training program for building inspectors, patterned after the course supported by CDMP in 1999, to provide the inspectors have appropriate information and tools to implement the new building codes.

· Solicit support from the insurance companies in both countries for increasing public awareness and strengthening compliance with codes, including the application of incentives for hazard mitigation activities through premium reductions, following the model developed earlier under CDMP.

· Review the current status of Hurricane Resistant Home Improvement activities initiated under CDMP in both countries. Recommend adjustments to improve sustainability and penetration. 

· Organize outreach and training programs to strengthen and expand the ongoing low-income lending practices in Antigua and extend these programs to St. Kitts & Nevis. A review of the performance of the safer housing activities at NDF Antigua during Georges and Floyd will be carried out to guide the new outreach and training programs.

· Explore ways in which to improve access to low interest loan financing for the revolving loan funds that support the Hurricane Resistant Home Improvement. Particular attention will be given to streamlining access to CDB funding through the local financial intermediaries, or directly.

Expected outcomes:

1. A national building code is adopted and effectively implemented

2. A public awareness and training program has been completed.

3. Mechanisms are in place to ensure private sector commitment to building code compliance and safe construction. 

4. Sustainable Hurricane Resistant Home Improvement programs are operating in each country.

3. Comprehensive national emergency shelter policies and programs established, with appropriate training for emergency and shelter managers in both countries.

Baseline:
Both Antigua and Barbuda and St. Kitts and Nevis have existing disaster management offices, with functioning shelter management programs. Experiences with Georges and other recent hurricanes have identified weaknesses in the shelter management plans. Problems included poorly designed and located shelters, shelter staffing problems and inadequate understanding by residents of shelter use.

Currently, both Antigua/Barbuda and St. Kitts/Nevis rely heavily on schools to serve as shelters. Since they were designed for a different purpose, these schools often do not have the appropriate facilities for shelter use. Additionally, many of the identified shelters would be inadequate for any extended use in this capacity. OFDA's shelter management training course was conducted in St. Kitts and Nevis during 1999.

Widespread adoption of hurricane-resistant construction and retrofit practices will reduce the need for shelters during hazard events, but a functioning shelter system will always be a critical part of any emergency management plan.

Activities:
· Develop a national emergency shelter policy and program that is coordinated with both the national emergency and the national hazard mitigation plans. Existing shelter management programs will be reviewed in the development of the new policies and programs.

· Conduct shelter management training for shelter managers and selected local trainers, using OFDA's shelter management training course.

· Conduct structural vulnerability audits for schools that serve as shelters in St. Kitts and Nevis. The CDMP methodology will be followed, and only facilities that were not previously audited under the CDMP will be included in this survey.

· Develop a plan for funding and undertaking necessary repairs to currently identified emergency shelters.

Expected outcomes:

1. Each country has developed and adopted national emergency shelter policies and programs.

2. Each country has conducted shelter management course conducted for managers and local trainers.

3. Each country has completed vulnerability audits for all schools currently identified as shelters and developed plans for undertaking necessary repairs.

4. Increased public understanding of the need and options for hazard mitigation, through public information and education programs.

Baseline:
Active hurricane seasons during the past decade—and numerous damaging strikes in both Antigua and Barbuda and St. Kitts and Nevis—have reinforced to residents of both countries the destructive power of hurricanes and related hazards. Despite this, mitigation remains a difficult sell. 

As part of annual pre-hurricane season preparedness activities, both countries mount public awareness campaigns to reinforce proper preparedness and response activities. To promote hazard mitigation activities, these campaigns must be expanded throughout the year and integrated into a broader range of activities and sectors.

To facilitate a shift in attention towards mitigation activities, a targeted public awareness campaign will be undertaken. This campaign will focus on low- and middle-income homeowners and school preparedness programs, to strengthen preparedness and mitigation within these vulnerable sectors.

No comprehensive program exists to ensure that rebuilding after damaging hazard events will be carried out so that overall vulnerability is reduced by the rebuilding activities.

Activities:
· Develop and implement a public information and education program on good building practices and retrofitting techniques that target low- and middle-income homeowners. To promote a consistent safer building message, this program will also target building suppliers, builders and home finance lenders.

· Develop and implement school disaster preparedness program, including the production/distribution of disaster preparedness booklets, audio visual tools and equipment for schools, teacher training workshops for disaster management at the primary and secondary school levels and the preparedness of disaster plans for each school.

· Organize a Disaster Auxiliary Corps. To ensure that appropriate hurricane-resistant building techniques and experiences are available in the high-pressure period after disaster events, a disaster auxiliary corps will be organized and trained, to serve as a volunteer arm of the national emergency management agencies. The organization of these corps will be closely integrated with the post-disaster reconstruction plan, to be developed under program objective 1.

Expected outcomes:

1. Each country has conducted a targeted public information campaign to promote hazard-resistant building practices.

2. Each country has implemented a school disaster preparedness program and prepared disaster plans for all schools.

3. Each country has organized and trained a disaster auxiliary corps and has developed an action plan for the corps for post-disaster activities.

Implementation  Plan

Country Level Coordination:

All four objectives will be implemented in parallel, to maximize the synergy between the different activities included under each objective. This approach is consistent with the basic assumption underlying this proposal, that disaster mitigation is necessarily a multi-sectoral undertaking that needs to be pursued in an integrated manner with development planning. 

To ensure that the pursuit of four objectives takes place in a coordinated fashion, a disaster mitigation council will be established in each of the countries, building on a recent such initiative in Antigua & Barbuda and consistent with the disaster mitigation plan recently adopted in St. Kitts & Nevis. These councils will be composed of public- and private-sector representatives of the national disaster office, physical planning, economic planning, the insurance sector, tourism sector, and NGOs such as the national development foundations.  The director of the local OAS Office will represent the OAS/USDE on the council. The councils will set the objectives and work plan for the program.

The program will contract a national coordinator for each country, selected in consultation with the national council, who will convene meetings, develop the work plan, coordinate local implementation and prepare progress reports. This person will also function as liaison with the OAS/USDE and USAID/J-CAR, and will be under contract for the duration of the project. All project activities will be coordinated, as appropriate, with ongoing disaster preparedness and hazard mitigation activities funded by national budgets or loans from the World Bank and the Caribbean Development Bank.

Project Management:

· The OAS/USDE will act as executing agency for the program. USDE will report to the USAID/J-CAR office in Jamaica. USDE will be responsible for overall management and administration, and for the supervision of all activities carried out in the field by the national coordinator and national agencies, and by consultants contracted for specific tasks. 

· The national coordinator will be responsible to the USDE for coordinating and supervising project implementation in the field, and for supporting an active role by the national disaster mitigation council.  

· USDE will provide the national coordinator with the necessary technical support.

